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WELFARE REFORM

3 WEDNESDAY, OCTOBER 14, 1987

U.S. SENATE,
COMMITTE2 ON FINANCE,

Washington, DC.
The Committee met, pursuant to notice, at 10:07 a.m. in Room

SD-215, Dirksen Senate Office Building, Hon. Lloyd Bentsen (chair-
man) presiding.

Present: Senators Bentsen, Moynihan, and Durenberger.
[Prepared statements of the Senators and background informa-

tion on the welfare reform bills before Congress appear in the ap-
pendix.]

[The press release announcing this hearing follows:]

(Press Release No. H-63, Sept. 23, 1987]

FINANCE COMMITTEE To HOLD SECOND HEARING ON WELFARE REFORM

WASHINGTON, DC.Senator Lloyd Bentsen (D., Texas), Chairman, announced
Wednesday that the Finance Committee will hold the second in a series of full Com-
mittee hearings on the subject of welfare reform.

The hearing is scheduled for Wednesday, October 14, 1987 at 10:00 a.m. in Room
SD-215 of the Dirksen Senate Office Building.

"Welfare reform is one of the most important issues we face," Bentsen said. "Sev-
ere: specific proposals are now before the Congress. As we move forward with legis-
lation, we will want to have the benefit of the views and knowledge of experts
across the Nation."

The full Committee hearings build upon a series of seven Subcommittee hearings
held earlier this year by the Subcommittee on Social Security awl Family Policy,
chaired by Senator Daniel Patrick Moynihan. Another full Committee hearing on
welfare reform is expected to be schedt&d later.

OPENING STATEMENT OF HON. LLOYD BENTSEN, A U.S. SENATOR
FROM TEXAS, CHAIRMAN, SENATE COMMITTEE ON FINANCE

The CHAIRMAN. The hearing will come to order.
Good morning. Today's hearing is the second by the full Commit-

tee on Finance on the subject of welfare. This hearing should be
especially helpful, because it provides the committee with the first
opportunity to hear the views of witnesses on specific legislation.

We now have before us S. 1511, the Family Security Act, intro-
duced by Senator Moynihan; S. 1001 and S. 869, child support en-
forcement bills introduced by Senators Bradley and Dole; and S.
1655, the AFDC Employment and Training Reorganization Act, in-
troduced by Senator Dole, companion to a bill introduced in the
House by Representative Michel. In addition, welfare reform legis-
lation has recently been reported out by three House committees.

(1)
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Earlier this year, the nation's governors issued a statement rec-
ommending that we "turn what is now primarily a payments
system with a minor work component into a system that is first
and foremost a jobs system, backed up by an income assistance
component."

Now, that statement underscores a point on which most Ameri-
cans agreethat welfare reform legislation must bring about a
fundamentally new direction for the nation's welfare system.

We know from experience that this is going to be difficult to ac-
complish. In years past, the Congress has enacted other laws de-
signed to achieve that same objective. I guess the most rotable ex-
ample I can think of is the WIN program. It started about 20 years
ago, offering a generous open-ended entitlement funding for day
care. I can remember I voted for Fritz Mondale's day care bill,
which was a highly controversial bill at the time. But the WIN pro-
gram had a wide array of education, employment, and training pro-
grams. The experts estimated that these programs would help
large numbers of welfare recipients out of dependency.

Unfortunately, WIN never lived up to its promise. It was enacted
at a time when the value of employment and training programs
was seriously questioned. It had an administrative structure that
was complex, and it lacked accountability. And neither the Admin-
istration, the Congress, nor the governors and state legislators were
fully supportive of it. Since it lacked that kind of broad support, it
was whittled away year by year, demoralizing recipients and ad-
ministrators alike.

So, I think the lesson of WIN was costly, both in time and
human resources, and we can't afford another 20-year digression.

What we need now is to fashion a firm and effective welfare
structure, one that addresses the needs of all regions of this coun-
try of ours.

I believe that there is a consensus on two major elements includ-
ed in the bill before us. One is that the Child Support Enforcement
Program just has to be strengthened.

The second is that we must build a vastly improved program of
education, employment, and training for welfare recipients. Ena-
bling the parents of needy children to participate more fully in the
economic life of the country is surely the most important task
before us. And how we go about doing this will determine whether
we initiate r2al reform, or just another program that later proves
to be a disappointment.

Building a new program is a complex task about which there are
many views, and we will hear some of them today. But I would like
to take a minute or two to outline what I believe to be several fun-
damental principles for a successful new program.

First, we need a system of financing that is stable and sustain-
able, and that takes into consideration the fiscal capacity of both
the Federal Government and the individual States.

Second, we need an administrative structure that builds on exist-
ing resources, encourages State and local initiative, and that can be
accountable for success or failure.

Third, we need to establish an effective planning process, to
assure the best use of limited resources, and to coordinate those

.)
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training programs with available jobs in the community. Other-
wise, it just doesn't make sense, and it's not effective.

Fourth, opportunities and obligations must go hand-in-hand. Pro-
grams must be perceived as fair, both by recipients and by the com-
munity at large.

Fifth, we need a program that is flexible. Recent research has
given us some new insights into the value of employment and
training programs for welfare recipients, but there is much yet to
be learned. States must be able to adapt to changing situations and
take advantage of new experience and knowledge.

And then there is one final observation I would like to make.
This committee and others in the Congress are currently engaged
in the process of budget reconciliation. We are being asked to make
some very tough choicesraise taxes and cut spending, to reduce
that deficit and promote a strong economy, without which any
effort at welfare reform is going to fail.

Now, that painful budget process reminds us that we must
choose our priorities with care. In welfare reform, as in every other
area of national policy, we cannot do everything we would like to
do.

Now, having sounded that cautionary note, let me say that I be-
lieve we can move forward, clear in our purpose of setting a new
direction for welfare, and committed to make the long-term invest-
ment that is necessary if we are going to succeed.

We welcome our witnesses today. They are diverse in their per-
spectives, and they will surely enrich our understanding of the im-
portant issues before us.

With that, I would like to e ler to my distinguished friend, the
Senator from New York, who has been in the forefront of this fight
for a number of years, whose expertise and knowledge of the sub-
ject I think is as good as anyone in the United States Congress. I
yield to him.

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

Senator MOYNIHAN. Mr. Chairman, I would say no more than
thank you for finding time for this hearing, when I think of the
things that you have got to do. You are managing the Catastrophic
Health Insurance Bill on the floor just now, you are reconciling the
irreconcilable demands of the House and the Senate and the White
House with respect to tax programs. The only thing you aren't
working on is the space shot. And that is not being done.

The CHAIRMAN. I returned from that Monday, in Houston.
Senator MOYNIHAN. You returned from that on Monday.
It is extraordinarily generous of you to find this time. We have

one more of these hearings reVired before we might get a markup
of some kind.

I just make this single pledge, that if ever there was a moment ...

to direct this sometime widow's pension to job training and job
entry, it is now. We have the best unemployment rates we have
seen in years in this country.

We had Governor Kean speak to us a few months ago, and I
would just read to you a passage, he said.
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We haven't got any spare people anymore in our society, if we ever did. In my
State we are going to create 600,000 jobs in the next decade Many are going to have
to be filled, really, by the women and the children who today are on the welfare
rolls. If these people aren't qualified, the jobs are going to go elsewhere. In other
words, if passion doesn't motivate us, then economic necessity will have to motivate
us.

And for perhaps the first time in the history of the present-day
social policy, the demographics are going with us. Between now
and the year 2000, the number of persons between 18 and 24
dropped by a quarter in this country. So, as we start trying this
effort, we have one demand, more jobs are opening, and fewer
people are available for them. Things are kind of in sync.

Again, I thank you, and I look forward to our first distinguished
witness, an eminent social scientit, in her own right, and a person
who has been there.

The CHAIRMAN. Thank you very much, Senator.
As I look at that first witness, I have rarely seen someone come

to the Senate and move as quickly in being accepted by her peers.
And that acceptance has turned to admiration. She is a person not
just of compassion; she has a toughness about her. She is a realist,
and she knows how to influence her colleagues. And we are here,
ready to be subjected to that influence.

The distinguished Senator from Maryland, Senator Mikulski.

STATEMENT OF HON. BARBARA MIKULSKI, A U.S. SENATOR
FROM MARYLAND

Senator Mumma. Thank you, Senator Bentsen and the Senate
Finance Committee, for the opportunity to testify this morning on
the Family Security Act.

I would agree that this is a wonderful window of opportunity to
reform the welfare system. And for those of us who pledge our sup-
port to bring about such a reform, we bring a great deal of experi-
ence. Certainly you, Senator Bentsen, in the years that you sat on
the Finance Committee, from trying to fashion a day care policy
back in the Mondale days, to the WIN program, to now, you know
what works and what doesn't. Certainly Senator Moynihan, from
hiF, days as a scholar to a White House spokesman, to a member of
the Senate, too, has studied these issues. We know what's effective,
we know what is efficient, and we know how to separate au` good
intentions from good legislation.

And I think that the Family Security Act is that legislation. It is
a significant step forward in addressing the welfare system. I am
pleased to join as a cosponsor of this legislation, which has both bi-
partisan and bicameral support.

I want to commend you, Senator Bentsen, for your long interest
in children and making sure that the welfare of children is en-
sured; and you, Senator Moynihan, for yot'r deep commitment on
this very difficult and important issue.

As the architect of this far-reaching proposal, Senator Moynihan
has brought all of our attention and energies to bear on an issue
which will determine the future of many Americans.

I am probably the only United States Senator to serve with a
Masters Degree in Social Work, and I am probably the only United
States Senator ever to have been a welfare worker and to have

11
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been out on those streets, in those neighborhoods, trying to help
the poor help themselves, and, along with our colleague Jay Rocke-
feller, to have actually worked in the War on Poverty.

One of the reasons I went into social work was to try to help
people, and one of the reasons I came into politics was to try to
bring about institutional change. As a social worker, working in
AFDC and other forms of welfare, I learned that what we needed
was to change the system and to create opportunity structures.

We have known for some time that the welfare system needs to
be reformed. The poor who endured it knew we needed reform, the
social workers and administrators knew we needed reform, and cer-
tainly the taxpayers who paid for it knew we needed reform. And
that's what this bill does. It meets the needs of the poor, it cuts out
red tape, and adds loal flexibility to help social welfare adminis-
trators be creative and be helpful, and at the same time it meets
fiscal responsibility.

What I like about the bill is that it reaffirms parental responsi-
bility, an affirmation that must be continually made, and at the
same time, the bill creates a parental opportunity structure. It
talks about people helping themselves, but it creates the resources
for people to be able to help themselvesthrough training pro-
grams, transitional aspects of Medicaid and other supplements
until the people are self-sufficient. And it is those other aspects
that provide a safety net to people as they move out into the main-
stream.

There are several areas I would hope the committee would ex-
plore as it considers this legislation. In doing so, I know you will
look at the solutions proposed by our colleagues in the House. I
make these suggestions mindful, like Senators Moynihan and Bent-
sen, that social reform is constrained by fiscal reality and our very
difficult budget situation.

Some issues that require closer examination would be:
The adequacy of the transition benefits, which is a key element

in the success of any program. We need to evaluate whether the 9-
month cap on transition benefits currently in the bill is sufficient.
It would be useful to explore different ways of targeting such bene-
fits, if budget constraints limit movement in this mg.

As Senator Moynihan has pointed out in his writings, that Med-
icaid transition benefits are the key issue for the majority of recipi-
ents. Single mothers must have access to medical care for their
children.

Second, I hope the committee will consider being more specific
about what the State's job training obligations should be. Remedial
education, job search, and skills training are important, if not es-
sential, elements of any jobs program. From being a welfare
worker, I know the single mother on welfare can get off of welfare,
and stay off, but she can't do it without her G.E.D. or getting job
skills or training.

Third, child care. We need to look to the needs of workers be-
tween now and the twenty-first century, and that means child care
must be provided. We cannot require a single parent to work with-
out providing for the care of her children.
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I also want to raise a concert. about the waiver authority issue
and underscore my concern about the mandated participation in
the jobs program.

An important element of the Senate bill is the flexibility that it
provides the States. I am a strong supporter of such fle., bility. The
Federal Government should set the standards, guaranteeing all of
those who need assistance an even shot at getting it. But the ade-
quacy of the system should not vary because of what State a person
lives in. In considering whether to waive requirements in States for
programs such as AFDC, child welfare, and child support enforce-
ment programs, we need to insure against possible unint' sied neg-
ative consequences.

On mandated jobs programs, I long ago said that the .A.,st, social
program is a job, and we want to send the message out there to
those who want to work that the right message is there is an op-
portunity to work, but let's not punish those who are unable to
work.

Finally, as a dues-paying member of the National Association of
Social Workers, I must make a plug about exploring a minimum
benefit for recipients. AFDC and other federal pograms produce
benefits which vary dramatically from State to Stateas much as
,118 per month for a three-person family to $617 per month. If we
can't set a floor for benefits, recognizing fiscal constraints and
maybe resistance among the States, let us en' wage States to in-
crease benefits by perhaps adding some incenti-...s.

Mr. Chairman, I want to thank you for the opportunity to talk
about this important bill. This is the kind of bill that, when I
worked in the neighborhoods and then went to graduate school
taking courses in public policy, we dreamed about. This is the kind
of bill that, when I joined the Legal Aid lawyers in Maryland,
taking the Welfare Maximum case to the Supreme Court, we hoped
one day we wouldn't have to rely on the courts but could turn to a
legislative body. This is the kind of bill we have been waiting for,
in my judgment, for over 50 years since AFDC was created. I am
happy to be part of it and look forward to shaping it and passing it
through the United States Senate.

The CHAIRMAN. Senator, that is a fine statement, and I do think
it is a chance for a real breakthrough and a turnaround in getting
people off of welfare to fill the productive role that the vast majori-
ty of them want to do. So, I am optimistic that we will be able to
put it all together and put it into effective legislation; which is
going to be a great benefit to our Nation.

Senator MOYNIHAN. Could I just thank Senator Mikulski? My
God, when it comes to heavy lifting, we have got a champion here.

Senator, just to make a point, I wonder if you wouldn't agree
that one of the events of recent years is the energy which we now
see out in the State governments? You raised that nice point about
waivers, and we absolutely agree with you, but the interesting
thing is the number of States that really want to do things and
think they can't.

I had a letter just the other day from an old colleague of yours,
Don Fill., r, now Mayor of Minneapolis, pointing out that in Min-
neapolis one-third of the school children are on welfare, and one-
half of the school children in Minneapolis come from single-parent

10
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families. They have an interesting, complex set of ideas they would
like to put in place if they can move this around a bit, that around
a bit. And there is energy out there in the State and local govern-
ments that I don't think we have seen before. Wouldn't you agree?

Senator Mixinsici. Absolutely, Senator Moynihan. What I think
we have seen in the past has been a kind of grudging attitude of
States towards AFDC. They had a Federal program which they had
to implement, and in some ways provide certain maximum funds,
and so on; and yet, it was a headache.

And then I think this new breed of governors, some of which we
are actually going to hear fromGovernor Dukakis and Governor
Clintonwho really took a situation, took hold of it, and through
creativity, through energy, through involving the private sector as
well as the social welfare administrators, have come up with pre
grams that have worked far beyond anyone's imagination. And also
those programs have staying power.

One of the concerns I think we would share is the revolving door
of past programs. Senator Bentsen talked about WIN. A woman
might get a little training, move off of welfare, get a job, and then
within 18 months she was back on welfare. That didn't serve the
family, it didn't serve society.

Because of what the governors have done and the commitment
the governors have made, people moving off of welfare have actual-
ly stayed off of welfare.

We heard a case over in the Labor Committee where some
women who actually moved off of welfare, because of trades and
skills they had learned, were actually starting some small business-
es on the side.

Senator MOYNIHAN. Great. Thank you so much.
Senator Mficinsici. Thank you.
The CHAIRMAN. Let me ask you one more question.
To what extent do you think these young mothers should partici-

pate in an educational program, where they haven't completed
high school? I notice the House Republican bill requires participa-
tion by mothers of children aged $ months and above, and Senator
Moynihan's bill requires participation by mothers of children aged
3 and above.

Senator MOYNIHAN. That is an option, if you want it.
The CHAIRMAN. To what extent do you think we should ask

mothers to participate in that kind of an educational program?
Which age do you think we ought to recommend?

Senator MIKUISKI. Well, I think I support the Moynihan concept,
for several reasons:

Number one, some of the mothers are children themselves, Sena-
tor Bentsen. They might be in their late teens. They themselves
are in the process of finishing hig1 hool or need also some more
skills in parenting, and so on.

The other is, the Moynihan Bill doesn't put the same amount of
pr ssure on limited day care resources. As you know, when you
tax.. a look at the legislation, the provision of day care and the ade-
quate funding of such is probably one of the more difficult parts of
the legislation. I believe the House bill guarantees, we assure. And
I think one of the reasons you added the flexible language was,
how much day care do we have, and how could we afford to pay for
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it? Whereas, by starting at three, you take the pressure off the
family day care, and you have more of an opportunity that day
can. will be available when the mother moves off. That, to me, is
that; as well as the fact that, as I said, some of those mothers are
very young themselves.

The CHAIRMAN. Thank you very much, Senator. We appreciate
your comments.

Senator MIKUI$KI. Thank you.
[The prepared statement of Senator Mikulski appears in the ap-

pendix.]
The CHAIRMAN. Our next witness will be Senator Sanford.
We are very pleased to have you here, Senator. As a Governor,

you had an Chitstanding record and great concern for education and
for working to find productive employment for people on welfare.

Now yob. are making a major contribution to the U.S. Senate. We
are very pleased to have you, Senator.

STATEMENT OF HON. TERRY SANFORD, A U.S. SENATOR FROM
NORTH CAROLINA

Senator SANFORD. Thank you very much, Mr. Chairman.
I certainly am cheered to know that you have chosen to take on

this task. Because of your vision and your many contributions, I
see now the possibility of our realizing some of the things we hoped
for years could be achieved, and I am so pleased that this falls now
within the scope of your official duties as well as your long-time
interest in improving this situation.

I know all of us thank Senator Moynihan for his quarter of a
century devotion to doing something about this, from the Kennedf
years to the Nixon years to all of his work in and out of academe,
and now in a position to bring together these ideas and in a posi-
tion to carry it forward.

I am delighted to be associated with both of you, as we attempt
now to make this very substantial turnaround.

The current welfare system does not work as well as it should.
We all know that. For so many on welfare today, it is degrading,
causing a deterioration of the human spirit, because it destroys the
sense of purpose and meaning of life and living. It is not in the
nature of the human spirit to be satisfied w;th living on the dole.
We no longer can lock people into a welfah; may of life that de-
stroys the sense of purpose and the meaning of life and living. In-
stead of a welfare check, it is far better that we take by the hand
those who have not been able to cope with the system, to counsel
and advise and lead them through additional training and educa-
tion, and find them some useful work, getting them situated where
they can give something to society by using their minds and hands,
and where they can get something from society in pay for work
done and satisfaction for a life well spent.

I am not so much worried by welfare cheaters as I am by the
lack of vision that has cheated the taxpayers out of their money
and cheated welfare recipients out of their lives.

We need a new approach that says people are more important
than programs, that opportunity and a chance in life are more im-
portant than being on the dole. It is time to bring the welfare era
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to an end. It is time to give people, all people, their place in the
American promise. Education, training, and jobs is the course on
which we should set our nation.

I began by saying that reform is long overdue. To dramatize this,
I should point out that everything I have said so far was taken
from a speech I made over in Baltimore in 1975. Reform was over-
due then, as both of you know, and it is even more important today
that we get on with this dramatic change in the direction of our
welfare efforts.

I think this bill offers real reform. It emphasizes education and
training and jobs, as well as the necessary support services, and the
absolutely fundamental support service of child care. It is a good
bill.

I might make a few suggestions, not to even hint that we ought
to slow up or wait for perfection. This bill doesn't just tinker with
the problem; it gets to the real solution of it.

Education has got to be a fundamental part of welfare reform.
This bill now requires that welfare parents return to school if they
are 22 years of age or younger and have not earned a high school
diploma. I wouldn't mind just taking that requirement out; no
matter what the parent's age we ought to have the door open for
then. to return to school and to get the kind of education that will
help them then make something of their lives, no matter how late
the start. The opportunities are so much greater for someone who
has got the equivalent of a high school education, and I don't know
that I would draw the line precisely at high school.

And then, as I have already suggested, a limited number of dem-
onstration projects under Title VI is a very good idea. I would like
to see that number increased at both the State and local level, be-
cause much of today's innovation is developed at the State and
local level.

You spoke of the energy that is now out in the nation, directed
at this problemthe energy, the determination. I have seen, as you
have, a complete turnaround in the attitude of the professionals,
who for long years used their position as a paternalistic position.
And that was the concept of welfare for at least the first 30 or 40
years. Now we have seen that change, but we have also seen the
energy coming up in the federal system, through local communi-
ties, and through the States, the kind of energy that gives us the
chance at innovation, and we don't have to do everything alike ev-
erywhere in this country. That is a concept of this bill: we can do it
in different ways, with demonstration projects.

I would like to put into the record two North Carolina examples
of this kind of creativity, and an indication that creativity doesn't
mean finding ways to spend more moneyfrequently it means
finding ways to make money go further or to save money.

In Charlotte, the business community formed a partnership with
Mecklenburg County, with the social services, to provide child care
for children of welfare mothers who wanted to work. They would
provide the jobs, but they had to have child care. $600,000 was put
up immediately, $300,000 from the county in county funds and
$300,000 from the private sector, to begin what they called a day
care recycling program that would allow mothers the opportunity
to work. This approach, the recycling concept, would allow the wel-
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fare mother recycle into child care services a portion of her wel-
fare benefit, which she would no longer receive if she were em-
ployed. The jobs were available, welfare mothers were eager to fill
them, and employers were eager to hire them.

For most of these women with small children, only access to
child care stood in the way of their making something of their
lives. Well, because the Department of Health and Human Services
has been reluctant to grant Mecklenburg County a waiver to divert
a portion of the basic AFDC benefit into child care when a welfare
mother accepts employment, backed up by this recycling fund, that
community still hasn't put that recycling program into effect. The
$600,000 start-up money is drawing interest in the bank, and we
are pushing for approval here.

But that is a good example of local initiative, of local coopera-
tion, finding a way that is going to save taxpa fors money.

In Guilford County, North Carolina, there is an interest in creat-
ing a quality child care program similar to Head Start. We know
Head Start works. We know that the children who have gone
through the Head Start program are less likely to drop out of
schoolwe have already demonstrated thatare more likely to
graduate from high school, are more likely to continue beyond high
school. And we know that Head Start students are more likely to
become employed and less likely to and up on public assistance. We
know this, and we have for a long time. And yet, the Head Start
program serves less than 20 percent of those eligible.

Now, there is an interest in GuiJ ford County to do something
about this. They are attempting to find local ways and local contri-
butirls. They want to make the Head Start program 100-percent
avw.able, or at least a similar program for children not quite ready
for that in terms of age.

I think State and local demonstration projects are very impor-
tant in shaping the future of our welfare system. That is where we
are going to get the new ideas, and the new interest, and the new
energy, the innovative approaches to change.

So, coming out of this committee, encouraged by the terms of
this bill, I think we are going to see that kind of new energy and
innovation reflected all over the country, with far-reaching ef-
fectsnot just another federal program.

I thank you for giving me an opportunity to say something about
my great faith in what you are doing in this committee. I am de-
lighted to see this progress made, and I volunteer to help in any
way I can.

The CHAIRMAN. Well, thank you, Senator; that is good testimony
for us.

Let me ask your counsel on this: If we put in a new education
and training program, there is a lot of concern across the nation,
and Senator Mikulski referred to it in part, that you will not get
the same kind of effort in all areas because of high unemployment
and other serious economic problems.

I can think of my own State, as an example, today. I can look at
Louisiana, Oklahoma, the energy-producing States, and then I can
look at some of those agricultural States up there through the
Middle West, that are really having an extremely difficult problem.
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What thoughts do you have in regard to trying to get some uni-
formity of effort, uniformity of availability, of that kind of educa-
tional and training program for people on welfare, to try to help
them get off?

Senator SANFORD. Meaning that there might not be jobs out
there, or there might not be opportunities?

The CHAIRMAN. There may not be jobs out there, and ifyou have
severe economic problems within a State, there may be problems as
far as State support.

Senator SANFORD. And where is your incentive?
Well, you and I came through a period of time in the develop-

ment of this country, especially in the development of the South,
when we were living in poverty. And a great many people then
said the answer to poverty is education. And then we said, "Well,
how can we educate people when we are living in poverty? Where
do we get the money?" And we demonstrated, I think, in State
after State, and I know in North Carolina, that you just have to do
it, and indeed it does pay off. And the more educated people you
have, the more jobs are going to be created; the larger pool of edu-
cated people that you have, the more industry is going to not only
be attracted but is going to spring up locally.

It is just an element of faith, I thinkit has to be. And wherever
we have to dig out of a situation, as with the appalling statistics
that you gave about Minneapolis, whenever we need to dig out, I
think the best investment is education, because educated people
can't be limited, they are going to move on, and that just has to be
our faith.

My sense of the Governors I know and the State governments
that I am familiar withand it is something that I have followed
very closely for 25 yearsis that they know that. I think Governor
Clinton will talk about that.

We believe out in the country that education is the greatest
answer to the future. So I would just have faith that we would
buckle down and do it.

The CHAIRMAN. Thank you, Senator.
Senator Moynihan?
Senator MOYNIHAN. I think, Senator Sanford, with the energies

that are developing around the countrythe Charlotte/Mecklen-
burg exampleWashington has become the pColem. The idea that
they wouldn't give you a waiver, a self-evident effort to do what we
ought to be doing, finding work for women who want it, and child
care in order that they can do it. And you can't get it through
downtown. That is what our waiver section is.

And in that Title VI, we have included specific demonstration
provisions for Maine, Minnesota, New York, and other States whose
officials asked us to give them greater flexibility. I know out in
Washington, I think Governor Evans is going to talk about some-
thing they would like to begin right away, in the expectation that
we might get this legislation quicker than some people think, we
would be happy to put any deinonstration authority you want in
Title VI.

Senator SANFORD. Well, I think it is a broad question. Senator
Mikulski pointed out that there is a certain danger that too many
waivers or too much flexibility could lead to some State deciding
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that this is not important, that we have to have national goals, and
we have to outline the importance of people receiving what they
need to receive under this new concept, and that therefore we
ought to approach waivers with a certain degree of caution. But I
think that we need to open up that section; I think we ought to
anticipate the Mecklenburg Counties all across this country coming
up with ideas, and we ought not to block out with a limited
number of waivers available.

It would seem to me that, with good administration, every waiver
requested would have to be examined; but nonetheless, almost
every waiver requested would improve the system.

That was the only thing that I suggested earlier to you, that I
thought maybe we ought to open that up a little more, so that we
wouldn't have to list specifically Mecklenburg County but we
would have the door open for all of the Mecklenburg Counties.

Senator MOYNIHAN. I much agree, sir. And may I just say I think
you and I would know why that waiver doesn't get through HHS
downtown. They are saying, "You can't help Charlotte/Mecklen-
burg," and my feeling is that you can.

Senator SANFORD. This bill is just limited to welfare reform.
There are some other reforms that are needed in the country, too,
and downtown is one of them.

The CHAIRMAN. Thank you very much, Senator.
Senator SANFORD. Thank you.
[The prepared statement of Senator Sanford appears in Vie ap-

pendix.]
The CHAIRMAN. Our next witness will be Senator Daniel Evans,

the distinguished Senator from the State of Washington, former
Governor of the State of Washington, a man who has played a lead-
ing role in the concerns of trying to get people off of welfare and to
do so by a means that is not an undue economic burden to the com-
munity or to the State.

Senator Evans, we are delighted to have you here.

STATEMENT OF HON. DANIEL J. EVANS, A U.S. SENATOR FROM
WASHINGTON

Senator EVANS. Thank you, Mr. Chairman. I will try to abbrevi-
ate my written statement and ask that the full statement be in-
cluded in the record.

The CHAIRMAN. That will be done.
Senator EVANS. Mr. Chairman, I am delighted to have this oppor-

tunity to testify before this committee on a matter of such extraor-
dinary importance to the nation.

Reform of our federal welfare system is long overdue, and I sus-
pect that statement has been made by previous witnesses, in previ-
ous years, in front of previous committees for as long as any of us
can remember. But I think they have made those statements be-
cause welfare programs nationwide are failing to help the very
people they were intended to serve.

Hard-core poverty and long-term unemployment persists. Too
many of our children confront a world of limited hope and opportu-
nity. When a recent study by the American Enterprise Institute re-
ports that between 35 and 40 percent of the nation's poor in the
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mid-1980s were children, and their caretakers in families headed
by women, something is wrong.

Millions of our citizens are functionally illiterate. A government
such as ours, premised on equity and fairness and ensuring that all
of our citizens share in prosperity, cannot and must not tolerat.
the ill effects of our existing welfare system.

I really do commend this committee, and particularly the distin-
guished Senator from New York, for the enthusiasm with which we
are moving ahead on welfare reform. It is important. It is long past
due to bring this issue back to center stage in domestic policy
debate.

Mr. Chairman, today I would like to comment on three areas
which I think are important in the crafting of this particular legis-
lative reform package.

Always we have got to consider the framework within which wel-
fare reform must take place; namely, a strong and cooperative Fed-
eral-State partnershipI should say Federal, State, and local part-
nership. Although most of the welfare responsibilities are at the
State level, certainly in some States the cities have a large role to
play.

Secondly, I think we ought to recognize the current efforts by
States to develop and implement welfare demonstration projects. I
have always been a believer, certainly as a Governor and with
equal enthusiasm now as a Senator, in the ingenuity and ability of
our States to handle problems, given the opportunity, and handle
them perhaps in different ways. But, in doing so, they can give us a
lot of information about what works best and what, then, is worth-
while to take on as national policy.

So, with that, let me say that I was an original cosponsor, and
proud to be, of S. 1511. I strongly endorse the major elements of
this package. For example, it requires all States to join the 26
States already participating in the AFDC Unemployed Parent pro-
gram. I can't think of anything more important to keep families to-
gether.

We had some extraordinary results in first having and then de-
nying a program in the State of Washington. We discontinued the
AFDC/UP Program in February 1981. In the next 17 months, in
just 17 months, 38 percent of former AFDC/UP families became el-
igible for regular AFDC benefits, in almost all instances because
there were no longer two parents in the home.

The CHAIRMAN. Would you repeat that?
Senator EVANS. We discontinued our AFDC Unemployed Parent

program, which would have given benefits to those families in
which there were two parents in the home. They did it in February
1981 because of fiscal stringencies. And in the next 17 months, 38
percent of those families who had been drawing the AFDC/UP pro-
gram, shifted to regular AFDC benefits where the eligibility was
for only a single parent. So, these 38 percent, for the most part,
had been families which had broken up, very likely, in most in-
stances, simply because the need was there to support the family,
and the children especially, and they no Lnger were eligible for
governmental help.

That is anti-family, it is anti-children, and it seems to me it is
the worst kind of direction we can take, the worst kind of discrimi-
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nation we can m. ke in this country. And I think this is a critical
and an important part of this legislation.

Along with this provision, I think the strengthening of child sup-
port enforcement laws, and enhancing work and training opportu-
nities, the child ca-e, and assistance for transportation costs are all
important and desirable standards which we ought to endorse.

But there are other provisions which I would like to see ad-
dressed by S. 1511.

I think at some point, Mr. Chairman, we simply have to consider
the inclusion of some type of national minimum benefit standard.
The national disparity between States is disgraceful. Such grants
vary up to 500 percent between the most generous and the least
generous of States. But to be poor and hungry in New York is not
much different than to being poor and hungry in Missouri or Texas
or Washington or any other place in the country.

To eliminate these inequities, I believe we should work :lard
toward establishing national minimum benefit standards and levels
in both the AFDC and Medicaid programs. Ultimately, this nation-
al benefit floor should be established at somewhere between 75 and
90 percent of poverty-level income. I fully recognize, however, that
we "maybe" do not have the opportunity in today's budgetary
world to accomplish this proposal. But I say "maybe,' because I be-
lieve, at least as an alternative, that we should add to this legisla-
tion a provision calling on the National Academy of Sciences to
complete a comprehensive evaluation of the minimum benefit pro-
posal.

This study could include assessments of how to establish per-
formance standards, the State impact, other implementation issues.
I understand a similar provision is in the House bill. And I would
urge that this be done. In fact, I would urge that this study be ex-
panded beyond the House proposal, to give us an oppoitunity to
look seriously at what I have introduced as a Federalism proposal;
to really look at what responsibilities are and should be at the fed-
eral level; what are and should be at State and local levels. And
how, by sorting things out, we can really take care of a national
safety net for all of our poor, and do it in a way that won't break
the Federal bank. And I think that can be done.

Second, Mr. Chairman, I would suggest that the waiver requests
which have been set forward for demonstration projects are highly
desirable. They will give us a good deal of information from States
that are able and willing to move ahead.

Washington State's waiver request is far along. It has already
achieved legislative approval in the Washington State legislature
for a dramatic new approach to welfare. The AFDC portion, I un-
derstand, has been included in S. 1511. I would urge that this pro-
vision be expanded to include Medicaid, which is an integral part
of our whole welfare program and, I believe, would make our abili-
ty to provide a good demonstration that much better. It is a five-
year demonstration project as an alternative to the current AFDC
program. It is a work and training intensive project, aimed at en-
hancing job skills for welfare recipients. In my view, and I believe I
am correct, it is probably the most developed of all the State
waiver proposals now in front of the Congress. And if S. 1511
doesn't move in this session of CongressI would hope that it
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would, but if it does notI would hope that some point before we
adjourn we are able to at least attach that waiver proposal on some
legislation, because the legislature and the Governor are prepared
to move in January of 1988. And I don't think we cught to delay
that opportunity to learn a good deal from this proposal.

Finally, Mr. Chairman, we do need to reform our federal quality
control program. But our efforts to reform our whole system will
be futile if we are unable to ensure that States have the necessary
resources and capabilities to carry out these new proposals.

The existing quality control programs for AFDC, Medicaid, and
Food Stamps, if left unchanged, will prevent States from moving
forward. They are atrocious programs, in terms of the aim toward
penalty, with the lack of incentive. Huge fiscal penalties have been
levied against virtually all States in the nation for so-called "exces-
sive error rates" in program administration.

During the last session of Congress we recognized the serious
flaws in federal quality control and commissioned a study by the
National Academy of Sciences to explore reform alternatives. Al-
though the study has not yet been completed, we have some initial
information that indicates clearly that our current program is off
base, that we need to have new direction, that we need to move
strongly toward incentives and away from inordinat penalties. And
I believe that, while the current moratorium in the AFDC program
will expire in JUly 1988, I strongly urge the committee to include a
provision extending the moratorium to Medicaid and making both
long enough so we have an opportunity to finish these studies and
to implement the necessary corrections.

Anytime you have a program where 49 out of the 50 States are
under sanction in one or another of these quality control programs
because of excessive error rates, that indicates clearly to me not
that 49 out of 50 States are incompetent in their administration
but that the system itself is giving us the wrong answers.

We now have over a billion dollars in fines levied against 49 of
the 50 States of this nation. That billion dollars, if collected, comes
right out of the opportunities to build better systems, and right out
of the opportunities to do a better job in handling the new respon-
sibilities which are likely to fall to States if we move ahead on this
very important welfare program.

In conclusion, Mr. Chairman, S. 1511 I look on as an important
first step in building a strong and secure safety net for all of our
citizens. But as we move ahead, we should keep in mind the critical
next steps in this continuum. They require a determination of how
the Federal Government will finance its increased role in providing
a more secure safety net. We must begin the important task of
sorting out and returning to State and local governments programs
and responsibilities they can operate more efficiently and more ef-
fectively.

The legislation I introduced earlier this year, S. 862, I believe
offers such a concept. And a more secure safety net can be
achieved by gradually terminating federal responsibilities for a va-
riety of intergovernmental programs that can be operated better by
State and local governments; and in turr, we, then, would have the
resources to assume a broad safety net of proportions that would
aidreally aidthe citizens of our country who need help and give
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them the opportunity to work back to a position of true independ-
ence.

As a Nation, we cannot afford to continue proposing reform and
always falling short. The mood in Congress and throughout the
Nation I believe is receptive to change. If we are clever and pru-
dent, we can make the necessary changes proposed by Senator
Moynihan and others and add to it, and make this really an impor-
tant first step in what must be a continuing effort to finally
remove from the backs of this nation the continued olague of pov-
erty.

Thank you, Mr. Chairman.
The CHATHMAN. Senator Evans, I think that testimony is helpful,

and particulary so because of your experience as the Gover sr and
as chief executive of the State that has been in the forefront of
trying to make this system work, insofar as welfare reform and get-
ting people off the welfare rolls in productive roles. I am delighted
to have your testimony.

I defer to Senator Moynihan.
Senator MOYNIHAN. Mr. Chairman, Governor EvansSenator

Evansmade a number of very powerful points. The first are the
striking statistics about what happens to AFDC/UP families when
that option is taken away. But there is a correspondence between
the Washington data and the Missouri data; they are in the same
range of experience. You always feel you know something there.

David Broder writes this in his column this morning in the
Washington Post, and he notes, and it is hard to understand, that
the White House, which is trying to work with us, opposes more
than anyone thinks our provision in this legislation, which is the
most costly, that extends this program nationwide. We should have
done it in 1962 when we adopted it. Twenty-six States have it now.

The White House writes, and Broder comments, "the distorted
view that this simply would be 'increasing the welfare load.' " Well,
to the contrary, it is just the opposite, as I think we at least have
your experience and Missouri's to tell.

Senator EVANS. I concede to the Senator from New York that I
am absolutely convinced, from my own experience and I think from
just pure logic, that you are likely to save rather than spend
money by opening up or ensuring that there are opportunities for
poor families headed by two parents to draw help for the time they
need it.

We found, during the time I was Governor, we had some pretty
tough times, also. We went through an aerospace recession where
unemployment went to 13 percent State-wide, but we maintained
to the maximum degree we could that Unemployed Parents pro-
gram. It is an important one, and we found that they were the first
families off welfare, as soon as there was opportunity, as soon as
there was education. They tended to be temporarily in trouble; but
if you force them in order to feed their children and to maintain a
family, which they care about every much, to split up and to have
one parent leave the home, you are almost by definition ensuring
that that that is left will remain on welfare much longer.

I frankly cannot understand the logic of those who would assume
that it would increase welfare costs. I think quite the contrary.
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Senator MOYNIHAN. On the subject of a national minimum, true,
we should move in that direction. Yes, I think that is a first-rate
idea, the National Academy of Sciences study, and we can work on
that.

May I make the point that, while we have spent lots of time talk-
ing about the disparities in the nationand clearly, they are
therenot perhaps enough attention has been made to the fact
that the provision for children under AFDC, has in constant dollars
dropped by one-third since 1970 in the median state. The only
people in the Social Security System, the only citizens who we have
cut.

In my City of New York, the provision for childrenyou know,
Canadian forest's perish every year, in order that New Yorkers can
proclaim their concern for the poor in printand it goes on and
on, indefinitelyand yet the provision for the poor, the children,
has been cut almost 40 percent since 1970. And 45 percent of the
children entering our school system are on welfare, and we give
them half as much to eat. It wasn't that good in 1970, but it was
almost double what it is now. It doesn't speak well of our attention to
matters that we let this happen to children.

Senator EVANS. If I could interrupt at that pointand I am cer-
tain, during all of those years, we have not cut by one dollar the
COLAs for the very wealthiest of our Social Security recipiemts.

Senator MOYNAKAN. No, nor anyone else.
Senator EVANS. Nor anyone else.
Senator MOYNIHAN. Yes.
Could I just say, if we can't get the Washington program, if we

aren't moving in the sense that we ought to or could, I think you
are right, that we should find a vehicle to put it on, because the
States want to do these things.

Senator EVANS. Surely. And I think that they are prepared. It is
hard enoughI know from serving in both the Legislative and Ex-
ecutive Branches of the Governmentit is hard enough to get an
executive and a legislative branch together on a program that rep-
resents a very big change from current policy. But I think the Gov-
ernor has had remarkable success in Washington State in thinking
through a program and gaining legislative support, and now
having all of the laws passed at the legislative level, the State
level, required to embark on this brand new program. And I think
it would be a no-cost investment by the Federal Government in
learning something that might be of great use to us in designing
national programs.

Senator MOYNIHAN. I would just finally say that your moratori-
um point is so clear. I am happy to be a cosponsor. And Mr. Chair-
man, if we could include this in this legislation, I think it is in
order.

Thank you very much, Senator.
The CHAIRMAN. And I must say, Senator, your comment about

the entitlement programs not being cut, and often for the more
wealthy, that is true, but children don't vote, and that is part of
the problem.

Senator EVANS. They will someday.
The CHAIRMAN. You bet. But todays politician figures he will be

long gone by that time.
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I know I rarely try to intervene in those things in the State legis-
latureI have learned better. But in the last session, when it came
to the question of children and what happened there in the way of
health care, I chose to intervene. We were able to make some head-
way in that regard. But it is a tough fight in every State to see
that we get the proper care for our children.

Senator EVANS. It is, indeed.
The CHAIRMAN. Thank you very much.
Senator EVANS. Thank you, Senator.
[The prepared statement of Senator Evans appears in the appen-

dix.]
The CHAIRMAN. Our next witness will be the Honorable John G.

Rowland, a United States Congressman from the State of Connecti-
cut.

Congressman Rowland, we are pleased to have you.

STATEMENT OF HON. JOHN G. ROWLAND, A U.S. CONGRESSMAN
FROM THE STATE OF CONNECTICUT

Congressman ROWLAND. Thank you very much, Mr. Chairman.
You have my written statement. What I would like to do is sum-

marize and make a few remarks about welfare reform proposals
that are before us, both in the Senate and in the House.

I especially want to congratulate you and thank you, along with
Senator Moynihan, for conducting this hearing and airing some of
the views and some of the differences that might be out there. I
want to commend you for taking that initiative.

It is indeed one of the most important pieces of legislation that
we will be discussing this year. And I think if you look back over
past campaigns and past discussions by so many people over the
years, everyone is in favor of welfare reform. But it has been quite
a time since we have actually sat down and put a piece of legisla-
tion together and addressed some of the real problems that are out
there.

I would like to state at the outset that I support your plan and
your idea to go with the Welfare Reform Plan, whether it is in the
Senate or the House as a freestanding bill. We have had some
rather harsh discussions in the House about whether this bill is
going to be freestanding or whether it is going to be included in
Reconciliation.

I can also tell you that over the last three or four weeks in the
House we have not done a lot of business. As a matter of fact, if
you look back to the last three or four weeks, we have passed prob-
ably about six substantive bills and the rest of the time we have
been more or less sitting around and not doing much other busi-
ness.

Senator MOYNIHAN. Mr. Rowland, would you like to know what
we do in the Senate? (Laughter.)

Congressman ROWLAND. Well, I was going to leave that alone,
Senator, but perhaps you can tell us later on. I was just going to
pick on the House for a few moments.

The CHAIRMAN. All right. Fine.

25
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Congressman ROWLAND. But indeed, we have passed some appro-
priations bills, yes, in comparison to what has happened in the
Senatebut I won't touch that.

We have indeed spent a lot of time sitting around when we could
be debating welfare reform. There are many of us who are very
frustrated that have been working on a task force that we have
been very involved in. We have spent many, many hours within
our own Republican Caucus discussing some of the provisions andcoming to agreement.

I was the original proponent of the GROW Proposal which the
Administration put forward and i've got to tell you that this Ad-
ministration, working with my friends in the Republican Confer-
ence, liberals and conservatives, have come to great agreement and
we have had to come to great compromise.

So, I hope you will move forward with your proposal as a free-
standing proposal.

As the debate continues I would strongly urge you to consider
the proposal that we havewe call it H.R. 3200, the AFDC Em-
ployment and Training Reorganization Act of 1987, sponsored by
the Republican Leader. As of today, we have about 114 cosponsors.
And as I said earlier the bill was developed by a House Republican
task force headed up by Congressman Hank Brown of Colorado and
we believe that it presents real reform. It has got a lot of outstand-
ing features and I would like to take a few moments to outline
some of those.

Number one, the biggest fault I see with the Democrat proposal
that is in the House is that it is a large welfare increase while at
the same time it has no mandatory participation. So I think the
rational, logical question that we must pose is: If we give a welfare
increase to welfare recipients are we then taking away any incen-
tive to go out -end work? And I think that has got to be addressed.

I think we nved to carefully walk through some of the transi-
tions. I think we are all very naive if we believe at some point in
the future welfare recipients are going to wake up and all of a
sudden begin working. That is not going to happen. And I think,
Senator Moynihan, many of the components of your bill address
that issue.

I think that there has been too much rhetoric over the years as
to the fact that welfare recipients aren't working and "there are
plenty of opportunities out there." Well, there are not plenty of op-
portunities. And if you look especially at the AFDC recipient, we
have got to look at hard reality. Reality is, for that AFDC recipi-
ent, she probably has not finished high school, probably has one or
two children. And for us to believe that this gal at some particular
point in her life is all of a sudden going to start wor ing is unreal-
istic.

We propose some long-term strategy in the House Republican
plan. We look at that long-term problem. And so we address educa-
tion. And again, the co: Stone of the House Republican plan is
sarticipation, mandatory participation. I think that is where our
tplans may separate along the way. We want to see a goal-oriented
participation plan.

What we do is we turn to those AFDC recipients and we talk
about education; we talk about investment in transition; we go
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after those AFDC recipients in the hopes that they will finish, for
example, high school or that they will get involved in some work-
training program. And we require, over a 3-year period, almost 80
percent participation by those AFDC recipients.

No one is going to hire a young gal or a young guy, for that
matter, if they haven't had at least a high school education.

We also, in the transition pr000ss offer some child care programs.
It is naive of "s, again, to belie -I that the woman who is on AFDC
with one or two or three children is going to be able to automati-
cally start going to school without some child care support and
transportation.

So, I think we have come a long way, as Republicans who I think
are probably criticized as being "hard- nosed' on welfare, because
we offer some real transition guidelines without payback. We offer
to the AFDC recipient an opportunity to finish their education, the
realistic problem that we are facing in the welfare situation.

We turn to the rest of the AFDC recipients and others on wel-
fare, and the participation schedule that we put forward is not too
strict but it is reasonable. Over a 9-year period we hope that there
will be participation in either work, work-study programs, or edu-
cational programs. And that scale ranges from some 15 percent up
to approximately 70 percent.

And again the transition guidelines that you present, Senator
Moynihan, some of the child-support programs, all of those features
are excellent.

What I hope will happen somewhere along the way is that your
proposal will move forward through the Senate and the House Re-
publican proposal will move forward through the House.

Tae Democrat Plan, for example, costs almost $6 billion in wel-
fare increases alone and I find it hard to believe that it is going to
garner a great deal of support. The House Democrat Plan, H.R.
1720, is referred to as "Network." I would facetiously refer to it as
"No Work," because, again, that benefit increase is going to act as
a disincentive to people to go out and work.

In essence what the Democrat Plan in the House is saying is:
"We will give you a benefit increase. We are not going to mandate
that you work, but we hope that you will go out and work." And
that is not going to happen; it is simply not realistic.

I think we need to look at the bottom line, the results. What are
the projections of what is going to happen in the future?

CBO makes a number of estimates as to the number of people
that will participate in the program. I know, for example in your
bill, Senator, the participation is estimated by CBO over 5 years, I
think, to be some 86,000 participants. I believe that the House
Democrat Bill over 5 years has an estimate of about 365,000 partici-
pants. And our House Republican Bill, H.R. 3200, has an estimated
935,000 participantsan extraordinary amount of participation.
And the reason for that, quite frankly, is that we mandate those
percentages.

We are willing to work with the Senate. We are willing to work
with the many good provisions that have pressed forward. And
with all of the good elements that are out there, I think we can
come to some excellent compromises.
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I cannot speak for my Republican leadership but I can tell you
that we are very encouraged, that we are very excited about this
happening, that we want to move forward. And I think, again, the
key element is a freestanding bill. Many of us are also realists and
think that this may not happen this year for a number of other
reasons and that we need to move into next year. But I hope that
we keep the ball rolling because we have talked about this, we
have all written articles about this. I don't think any member of
Congress hasn't talked about welfare reform in a campaign or a
newsletter and I think now it is quickly becoming time to fish or
cut bait.

So I want to give you the encouragement of the Republican lead-
ership and many people that have been involved in the issue-114
cosponsorstt, sh forward and push on, to bring together some
of the transition, the realities of the welfare system, and I hope you
will encc pass some of the participation schedule that we have
been making reference to.

At this point I would like to conclude my formal remarks and
entertain any questions or thoughts you might have.

The CHAIRMAN. Well, let me say, Congressman, I very much
agree with the idea of encouraging in every way we can the partici-
pation of the recipients of the program.

Insofar as the scheduling of the piece of legislation, I am fully
committed to push it and to try to move it forward, but I want it to
have a full airing and debate. I don't want to repeat the problems
of the WIN program that happened once before. But I think this is
a very high priority for the United States Senate, and this commit-
tee is dedicated to seeing that we move forward with it. Whether it
will be this year or early next year, I don't know, but in my opin-
ion it is going to be within a few months, at the outside, that we
will see full consideration for it.

I defer to Senator Moynihan.
Senator MOYNIHAN. Mr. Chairman, I would like to thank our dis-

tinguished colleague from the House for very strong, clear testimo-
ny. You have 114 members. You know, this is an issue that disap-
peared four years agotwo years ago. On this legislation we have
56 cosponsors already, and I think we will get some more. Many of
the differences we have are differences on numbers, and that we
are pretty good at compromising on.

We are coming together on these ideas, and I look forward to
working with you, sir. I have got to study H.R. 3200 more than I
have done. I apologize if I haven't, and I promise you that I will.
Thank you for coming.

Congressman ROWLAND. If I just may conclude, Senator, I think
one of the key agreements that we have is building a bridge to the
welfare community. I think we need to get past some of the rheto-
ric and some of the statements and, quite frankly, some of the very
strong sentiments that people have against welfare recipients.

We can build that bridge. It is going to cost a few dollars. We can
make it happen. And I think with some of the thoughts that you
have professed in your legislation and some of ours, we can come to
that agreement and then just work on the numbers as you indicat-
ed.

The CHAIRMAN. Thank you very much, Congressman.
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Congressman ROWLAND. Thank you.
[The prepared statement of Congressman Rowland appears in the

appendix.]
The CHAIRMAN. Our next witness will be the Honorable Jaime B.

Fuster, who is the Resident ",ommissioner of the Commonwealth of
Puerto Rico.

We are very pleased to have you.
I must say we are going to have a vote in a very few minutes.

Unfortunately, I have an amendment that will be up on the floor
that I have to deal with. Senator Moynihan will be chairing in my
absence, and I hope to be able to get back.

If you would proceed, sir.

STATEMENT OF HON. JAIME B. FUSTER, RESIDENT
COMMISSIONER FROM THE COMMONWEALTH OF PUERTO RICO

Commissioner FUSTER. Mr. Chairman, Senator Moynihan, I
appear before you on behalf of the 31/2 million American citizens who
live in Puerto Rico. I want to commend you for your efforts in trying
to bring about a much-needed comprehensive welfare reform. We
share the goals pursued by your committee in this regard and hope
that a Family Security Act will get enacted as soon as possible.

I appear before you today to express our support generally for
this important legislation, and specifically to bring to your atten-
tion some basic concerns that my constituents have regarding the
application of the basic welfare program to Puerto Rico.

The AFDC program was extended to the island in 1950, 15
years after its implementation in the United States Mainland. De-
spite the extreme poverty prevailing on the island at that time,
Puerto Rico was not granted participation on a parity basis. In-
stead, a ceiling was placed on the amount of federal assistance,
which included both Aid to Families with Dependent Children and
Aid to the Aged, Blind and Disabled.

This cap was subsequently raised in 1972. Later, in 1979, the cap
was raised to $72 million, where it stands today. That was the last
time that the ceiling for Puerto Rico's participation in this most
important program was revised. Now, 8 years later, as we enter
the closing years of this decade, I believe that the time has come to
revisit the conditions and limits placed on Puerto Rico's participa-
tion in AFDC.

In this regard, I request your support for a moderate cost-of-
living increase to raise the ceiling currently applicable to the Com-
monwealth of Puerto Rico from $72 million to $104 million. This
action is absolutely necessary, simply to restore the original pur-
chasing power that the existing cap had when it first went into
effect 8 years ago.

Such an increase is also needed in order to partially rectify the
major disparities which have arisen between benefit levels payable
on the mainland and those payable in the Commonwealth. At
present, the average AFDC monthly payment for a family of three
is only $97 on the Island, as opposed to $340 on the mainland.
These figures reflect real and significant inequalities. Moreover,
since the existing cap was established, the cost of living in Puerto

0 .1)4., 0
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Rico has risen by over 40 percent. This has substantially eroded the
real value of the existing allocation.

The bottom line is that the poor Americans who live in Puerto
Rico not only receive public assistance which is grossly inadequate
to meet their most basic needs, but that they are also subjected to
a form of economic discrimination which other poor Americans do
not experience. The result is that those who need assistance the
most are actually receiving the least assistance. While it is true
that we are presently laboring under severe budgetary constraints,
it is also true that the present situation perpetuates inequity. As a
matter of simple justice, this situation should not be allowed to
continue.

Second, I would like to request your support for the inclusion of
Puerto Rico in the welfare reform package finally approved by
your committee. I support the concept of welfare reform, and I
hope that the people of Puerto Rico will eventually participate in
the benefits of an improved, family-oriented approach.

Finally, I request that Puerto Rico be excluded from any provi-
sion mandating the AFDC/UP program. As the proposed expansion
of the AFDC/UP program would entail new outlays, most jurisdic-
tions would automatically receive additional moneys to cover such
outlays. This will not occur in the case of Puerto Rico, however.
Since our allocation is capped by statute, any additional outlays
would have to come from Puerto Rico's own extremely limited fi-
nancial resources. Any increase in our allocation would thus be lit-
erally eaten up in an attempt to comply with this new require-
ment. I therefore ask that the Commonwealth be relieved of this
burden until additional funding is available to facilite compliance.

In considering Puerto Rico's request, the committee should bear
in mind that after an 89-year long legal relationship between the
Island and the mainland, and despite substantial economic develop-
ment, needy American citizens in Puerto Rico still remain the
poorest group within the population of the United States.

Per capita income for Puerto Ricans falls far below mainland
levels, reaching to just one-third of the level for the United States
in general. Mean family income for all families in Puerto Rico is
only slightly above the U.S. poverty level. Despite the economic
progress that we have made in the past decade, our unemployment
rate still exceeds 16 percent.

Moreover, in spite of the Island's dire economic circumstances,
Puerto Rico does not participate at all in several major federal as-
sistance programs, such as Supplemental Security Income, and par-
ticipates only to a very limited extent in various other federal pro-
grams for the needy, such as Medicare, Medicaid, Nutritional As-
sistance, and Primary and Secondary Education. These exclusions
are particularly unfortunate, since the 'elderly, children under 18,
and members of single-parent female-headed families comprise a
disproportionately high share of the total number of persons below
the poverty level in Puerto Rico.

These stark realities are reflected in the Commonwealth's
waning capacity to meet the basic minimum necessities of its
AFDC clients. When the Commonwealth made its initial cost deter-
mination of recipients' bas'^, needs under the program in 1978, it
was determined that the minimum cost of meeting basic needs was
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$64 per month for one person, $112 per month for two persons,
$208 per month for a family of four, and $304 per month for a
family of six. At that time, due to the inadequacy of federal assist-
ance under the cap, the Commonwealth could meet only 50 percent
of these minimum basic needs.

From 1980 to 1987, the average monthly AFDC caseload in-
creased from 83,000 households to 98,000, an increase of 18 percent.
During this same period, the cost of living in Puerto Rico increased
by close to 50 percent. By December 1986, the cost of basic needs
for one person had increased to $90.75 per month. Similarly, the
cost of basic needs for a family of four rose to $294. These sharp
increases, coupled with the rise in the average caseload, without a
corresponding increase in the Federal share, have seriously dimin-
ished the Commonwealth's ability to meet these basic needs. At
present, the Commonwealth can meet only 35 percent of the needs
of its AFDC clients.

Mr. Chairman and members of the committee, it has been said
with some accuracy that an adequate provision for the poor is the
true test of a civilization. We hope that you will help us to meet
that challenge.

Thank you.
The CHAIRMAN. Mr. Fuster, you do have a unique situation there

in Puerto Rico. This committee will have to be mindful of that as
we consider this piece of legislation. Your comments do have an
impact, and we will be keeping them in mind as we progress on
this.

I am sure my distinguished colleague from the State of New
York, with a great number of people who travel back and forth be-
tween there and Puerto Rico, will be considering that.

Senator MOYNIHAN. We will, sir, and we ought to do. We provide
for an increase in that AFDC cap in the present legislationnot as
much as I think equity wants, but somehow or other we are going
to address these perfectly legitimate, proper questions.

Thank you.
The CHAIRMAN. Thank you very much for your testimony.
Commissioner Fuster. Thank you, sirs.
[The prepared statement of Commissioner Fuster appears in the

appendix.]
The CHAIRMAN. Our next witness is the Honorable Nancy John-

son, Congresswoman from Connecticut.

STATEMENT OF HON. NANCY JOHNSON, A U.S. CONGRESSWOMAN
FROM THE STATE OF CONNECTICUT

Congresswoman JOHNSON. Thank you very much, Senator Bent-
sen and Senator Moynihan. Recognizing that you have to leave,
Senator Bentsen, I want to go right to the heart of a couple of very
controversial issues that I am interested in and believe we must ad-
dress if welfare reform is to fulfill that concept of reform that I
think all of us here are talking about today.

We are talking about restructuring a system that has promoted
dependence so that it will instead promote independence, a system
that has in fact not only rewarded but required dependence.

:3 1
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I think it is important, as we talk about this issue, that we recog-
nize that a woman who stays on welfare instead of accepting a low-
income job is making the right decision for her children, the re-
sponsible decision for her children. If she cannot take a job through
which she can provide day care and also continue to provide health
care for her children, she is making the wrong decision, not the
right decision. If leaving welfare means that she has to leave her
children without proper care and without any medical support,
then she is making the wrong decision tc leave welfare.

I think that is very important to recognize I have sat and talked
with many a young woman who has struggled mightily, sometimes
taking two jobs, to try to regain her independence, because she
feels so strongly about it. But finally, when that child who isn't get-
ting adequate structured care begins to have behavioral problems,
or when there is a medical problem that requires a lot of dollars to
solve it, she is forced to return to the welfare rolls.

So I think our goal ought to beand I know it is yours, and I
commend you both for your tremendous leadership in this area
our goal has got to be to support her, realistically and honestly, in
her deeply-held aspirations to work and to be that kind of inde-
pendent parent that she, as well as all of us, get great satisfaction
out of being in life.

The Republican Task Force on Welfare met many, many months
and frequently had long, detailed discussions, and there are a
couple of things in our bill that speak directly to the issue of help-
ing women gain independence that I want to bring to your atten-
tion.

First is the whole issue of mandatory participation. The House
bilis require that women on welfare participate in education, work,
and training programs when their youngest child is six, or, in the
case of another alternative, when the youngest child is three. I
would beg you to take a careful look at the Republican alternative,
which gives States the right, it allows States to require participation
when a woman's youngest child is 6 months. That is a provision that
I fought hard for.

Now, the State cannot require participation unless there is day
care available, and it is only allowed to require half-time participa-
tion. But unless we get that 16-year-old mother with her first baby
into at least some of the wonderful parenting and education pro-
grams that for example, our YWCAs have started, that our school
departments have started, at various agencies from community to
community, we will have failed these young women.

We have learned a lot about how to help young women parent
more effectively, how to help them to deal with their own develop-
mental problems at the same time they are trying to deal with a
child's developmemtal problems. We have learned a lot about how
to integrate parenting programs and education.

If you keep that 15-year-old or that 16-year-old girl hooked into
education and self-development, then you are likely to prevent
child number two or child number three from coming along. And if
you don't get her immediately, you are not likely to prevent it.

The statistics are indeed astounding: Of all women under 30 who
are receiving AFDC, 71 percent had their first child as a teenager.
Only half the girls who give birth before age 18 are likely to com-
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plete their high school degree. Whereas, 96 percent of those who
postpone childbearing until after the age of 20 are found to have
completed their high school degree. And the correlation between
dropping out educationally and dropping out in terms of one's own
maturation and setting of goals and understanding of their own
abilities is well correlated with teenage pregnancy and with long-
term welfare dependence.

So I want us to get that young girland I don't mean full time.
I want her to learn to parent. I want her into that system half-
time. If you wait until her youngest child is 3 years old and you
look at the normal spacing of childrenI am the mother of three
girlsif you look at your friends, and so on, the second child usual-
ly comes along after the first is about 2, or younger. So, if you

idon't require your participation before the youngest child is 3,
you are likely to let that young girl of 15 avoid the education and
work-training program until she is 22 or 23. By then, her self-con-
cept, her own deep-seated understanding of her abilities is deeply
eroded, and her belief that she can parent that child is probably
not much better, because by then she has already experienced the
problems of parenting that we all know are not easy in those early
developmental years. You not only compromise her development
and her opportunity to make good use of what we all now know
and agree is importanteducation, training, job-placement sup-
port, and all that stuffbut you also compromise her ability to
build a strong family, because she doesn't get a good start in life,
support in parenting that is so critical to establishing strong fami-
lies.

I would ask you to look at our proposal in terms of mandatory
participation. I would support you 100 percent if you required
States to offer at least a half-time program for welfare recipients
that is focused on self-development, education, parenting, and so
on.

I am not advocating requiring her to work full-time before that
youngest child is 3. We have a terrible dearth of day care facili-
ties that can care for children under 3. Requiring her to work
doesn't make sense. But, if you keep her hooked in young, then
your infrastructure to educate her is already thereit is the high
school system. You also can use those high schools to proviee the
child care that young children need, under very good supervision,
and have mothers participate in that as part of their education,
and provide parenting training as well.

So, the dollars are not really big bucks. But if you are talking
early intervention and prevention, strong families, economic inde-
pendence, you really have got to start when that youngest child is
6 months old.

That is the most important thing I wanted to say, and I am aw-
fully glad, Senator Bentsen, that you didn't get called out before I
finished.

My second point is, in our bill we make the day care subsidies
relative to income. I think that is very important. Day care is ex-
tremely expensive, especially for children under 3 but even for
children over 3. If a mother enters the workforce with a mini -
mum -wage joband we make provisions for access to medical bene-
fits, either through Medicaid extension and co-payment, and vari-
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ous other transition arrangements in the medical care areain
day care I think we have to be realistic and recognize that her day
care subsidy must decline as her wages grow. If she enters at a
minimum-wage job, it may take her 2 years to be earning
enough money to be able to pay day care costs, because they are
very high. You know, day care costs are at least $50 a week, $200 a
month, and that's cheap. Two hundred dollars out of a minimum-
wage salary each month, she can't do it. She is making the wrong
decision to get off welfare if she does that. And, if we cut her child
care subsidy off after 6 months or a year, you see, then she will
have to fall back onto welfare.

Now, some of our welfare mothers are actually very smartthey
are on welfare because of the day care problem and the medical
care problem, and they are going to go through training, and they
are going to get computer programmer jobs, and they are going to
actually make enough money to manage their day care costs fairly
early in the game.

So, if day care is an income-related subsidy, then those who are
going to get better jobs, who are going to be subsidized much more
briefly. Those that truly need to spend a long time working up
those early rungs of the ladder are going to have the public support
they need.

Philosophically, the House bill that has come out of the Ways
and Means Committee requires the employer to make up the gap.
It says a new worker can't take a job that is below the community
standard wagenobody knows what that is. Their concern is that
we don't require the welfare person to accept a job that doesn't pay
her enough to be able to support herself and her children.

I take the opposite approach: Give her the education, give her
the training, let her come in just where everybody else does in our
society and just where that employer would normally hire someone
of that, job experience. We, as a matter of public policy, should take
the responsibility, then, for making up the gap that she needs to
survive and to support her children, off welfare rather than on wel-
fare.

So I would urge that the barriers not be in the form of requiring
wages higher than the minimum wage; but that our subsidies, like
our day care transition benefits, be income related so that, as she
progressesand some are going to progress more slowly, some are
going to progress more rapidlyand the public subsidy declines as a
function of her position in the workforce.

Lastly, as to State participation standards and State flexibility,
the States have certainly led the way. It is State action that has
developed the broad consensus in both Houses that work, educa-
tion, and training are important, better child support enforcement
is important, and transition benefits are necessary. I think we have
to be certain to allow States to retain their flexibility. I know you
support and agree with that. It is an issue of how flexible, and I
think we should err on the side of being too flexible, especially
when States which come in with radically different programs
would have to have our approval.

As to State participation goals, when I was in the Connecticut
SenateMr. Chairman if you have to get up and walk out, I under-
stand that.

85-457 0 - 88 - 2
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The CHAIRMAN. I may have to in a minute, but I want to get to
Governor Clinton, too, so if you could, summarize, please.

Congresswoman JOHNSON. All right.
The State participation standards did make a big difference.

When we passed Work Fare for general assistance recipients, the
big cities, particularly, told us they couldn't possibly comply. They
complied the first year, the second yearit was a 3-year phase-
inand the 3d year we did have to make adjustments. But I do
think that participation standards do provide some pressure to get
involved.

Las, I really commend your interest in strengthening families
and in the issue of paternity determination.

Our bill has a little demonstration project that I think shouldn't
be overlooked. It allows States to develop demonstration projects
that reach out to teenage fathers of welfare babies and gets those
unemployed young men into the education and work training pro-
grams, then they can be covered by the child suppdrt enforcement
program.

Thank you very much. I would like at some other time to talk to
you about another aspect of the day care issue that I think if we
don't address, we won't succeed, and that is our ability to use home
care providers within this system, without whom we will never
have enough care for young children. Yet, if you require States to
reach out only license homes, we won't have enough either.

I have introduced legislation that would put the unlicensed
homes in a relationship to the State that could be useful, helpful,
protective of children, expansive of our care facilities rapidly, but I
will leave that until another time.

The CHAIRMAN. Congresswoman, you obviously are very much in-
volved in this issue and quite knowledgeable on it. You speak not
only with vigor but with knowledge. I am appreciative of that, and
I hope you have a full prepared statement that we can have for the
record, to get to some of the other points I know you wanted to tell
us about, that we didn't give you the time for.

But I am much appreciative of your being here.
Congresswoman JOHNSON. Thank you very much.
I do have Hank Brown's statement, because I was ictually filling

in for him and was scheduled for a later hearing s;ith you. But I
will leave his, and I will get back to you with mine.

The CHAIRMAN. We will put that in the record, and also your
prepared statement when you bring it to us.

Senator MOYNIHAN. Mr. Chairman, I would just like to ask if I
can arrange to come over and talk. I mean, you all have been
working very hard at this, Congresswoman, and you have had your
hands full on this subject for a long time. I would just like to come
over and talk, with you and get to know more about that bill.

Congresswoman JOHNSON. Well, thank you. I would be honored
to get a group, and we will come to your side, Senator.

Senator MOYNIHAN. Good. Thank you.
Congresswoman JOHNSON. Thank you.
The CHAIRMAN. All right. Thank you very much.
We have the Honorable Bill Clinton, Governor of the State of Ar-

kansas, great friend of mine, and I think a real leader in coming
up with innovative, creative ideas, trying to help in this issue. He
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is at the forefront of it, and I am just delighted to have him. He
played a major role in the Governors Association in working on
this.

We are pleased to have you.
[The prepared statement of Congresswonian Johnson and that of

Congressman Hank Brown appears in the appendix.]

STATEMENT OF HON. BILL CLINTON, GOVERNOR, STATE OF
ARKANSAS

Governor CLINTON. Thank you very much, Mr. Chairman, and
Senator Moynihan.

I would like to have my prepared remarks presented for the
record; but I will try to be brief so that we can conclude the hear-
ing.

The CHAIRMAN. We will take it in its entirety.
Governor CLINTON. There are some points I would like to make.

First of all, I want to thank you for having me back again. We had
a meeting here in April, at which you gave me the opportunity to
present the Governors' position on welfare reform. It is our
in mber-one priority this year. We adopted the policy in February,
by a vote of 49 to 1. We are almost equally divided, Republicans
and Democrats. We have 26 Democrats and 24 Republicans.

Therefore, I speak to you on behalf of not only myself, but virtu-
ally every other Governor in the country. I talked yesterday to my
cohort in this endeavor, Governor Castle from Delaware, who is
well-known to both of you, and he asked me to give you his regards
and gave me his proxy, which is a rare thing in this partisan at-
mosphere that we live in.

I just would like to make a couple of points:
First and foremost, since I talked to you in April I have done

what I could to keep these negotiations, if you will, on track, in the
hope that we could reach agreementnot only agreement between
the parties, but also between the two houses of Congress and the
White House. Senator Moynihan was good enough to come to the
Governors' meeting in Michigan, where we had Congressman
Downey and Chuck Hobbs from the White House, and others. We
had worked hard to pull people together, and at least to keep ev-
eryone talking along the same lines.

Simultaneously, I tried to enlist the support of the National Alli-
ance of Business, the United Way, and other groups who have
probably already been in touch with you as a result of the contact I
have had with them.

The bottom line is that there is an enormous interest in and
commitment to the idea of welfare reform in this country, and we
have a great opportunity here. At the same time, there are all
kinds of reasons why you might not want to deal with it right now.
I know the Senate has a full legislative agenda, I know the House
does, I know there are differerces with the White House over taxes
and spending and the budget. I know you have got all these other
problems.

If I could just make one point, as someone who doesn't have a
vote and therefore doesn't have to deal with all of your headaches,
it seems to me that this session of Congress, this calendar year, and
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certainly this Congress, offers an opportunity that may not pass
this way again. It really bothers me when I hear people who are
sort of on the periphery of this issue, some people in my party, who
say, "Let's wait until after the next election and see if we can't get
a better bill." Some people in the Republican party say, "Well,
what difference does it make if the bill gets vetoed?" I think that
overlooks the fact that we are talking about the lives of millions of
parents and their children who stand to have a piece of the Ameri-
can dream, and, that this whole idea of welfare reform is a critical
part of our responsibility to develop the capacities of the American
people, so that we can face the Twenty-first Century.

The ChAIRMAN. Governor, let me tell you, this chairman is dedi-
cated to seeing that we have full consideration of welfare reform,
and that we have it at the earliest opportunity that we can get
that kind of a debate on the floor of the United States Senate. We
do, however, have an incredible platter of things to deal with.

Governor CLINTON. I know that.
The CHAIRMAN. I left here at 6 o'clock last evening and felt

guilty that I was leaving early, and it was early, because normally
we are around here much later than that. And that is the way it is
going to be. They were once talking about an October 3rd adjour-
ment, and now they are talking Thanksgiving, and last night t
were talking Christmas Eve.

So, as soon as we can get to it, we are going to do it. But I can't
tell you it is going to be this year, it may be early next year. But it
is a priority item.

Governor CurrroN. I think the critical point I want to make is
that I don't think we should let it become a part of the politics of
the coming presidential campaign, except to get everybody to say,
"Hallelujah. Let's do it now!"

I said what I did, Senator, in sympathy. I understand that your
job as Chairman and all of your work in the Congress this year has
been immeasurably complicated by a lot of things that have noth-
ing to do with welfare reform.

But Senator Moynihan used a word that I have now practiced 15
times, trying to make sure I could pronounce it, and I am going to
go play Scrabble with my friends and family members and lay this
on them, "syzygy," which apparently means that the moon and the
sun and the stars are in some sort of mystical alignment which has
brought us all together in this moment in history, around this
issue.

Senator MOYNIHAN. An emergency happened last October.
Governor CLINTON. That's right, and I have been blaming it on

that ever since, Senator.
But I just wanted to tell you that I think the Republican and

Democratic Governors will support you in keeping this on the front
burner.

If I covi 1 make a couple of specific comments, first of all, in addi-
tion to Senator Moynihan's bill with 56 cosponsors, you have the
bills by Senators Dole and Bradley that deal with child support.

I think the Governors believe, without regard to party philoso-
phy, that the elements of these three bills on child support must be
part of any welfare reform strategy. I think it offers the Senate an
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opportunity to take a very aggressive posture in this regard. And
we will support essentially whatever you want to do.

We know, by the way, that not all of our States have done the
greatest job in the world of implementing the amendments of 1984.A lot of States have a long way to go, and we welcome .your insist-
ence that we do better.

The second thing I would like to say is that a very important
part of this program is requiring the necessary education, training,
and work to prepare the v, elfare recipients to go into the work-
force.

If I could make one suggestion to my friend Senator Moynihan
about his bill, I think that some of the people who have expressed
reservations about it do so because they think perhaps the lan-
guage of the bill is not explicit enough. And one of the problems
the Governors have with the House Republican bill, the Michel
Bill, introduced in the Senate by Senator Dole, is that we fear that,
while it mandates participation all right, we wonder participation
in what? That is, we know if we just go through the same old job
search and that sort of stuff, that it won't be good enough to deal
with people who are structurally unemployable. There ought to be
some language in the bill which leaves the States the flexibility to
develop programs appropriate to the circumstances in each State,
but which clearly requires, in return for this money you are going
to appropriate, a range of services to be offered. This plainly in-
cludes remedial education, high school alternative degrees, adult
literacy programsclearly, the full range of education and training
programs, without which this program won't work.

One or two other points:
There are differences among the bills about the mandatory par-

ticipation. I disagree with the distinguished Congressman from
Connecticut that the House Bill doesn t require participation; but
there is a difference of opinion about how old the children of the
welfare recipients should be before participation is required.

Our policy says three. The House Bill says three, and if you get a
waiver you can go down to one. Your bill says three, and you can
go down to one. And the Republican bill says six months.

Maybe what you ought to do is to basically say age three, but the
States can go down to one if they demonstrate that quality, appro-
priate child care is available. That if a State can't do that, then youhave to take voluntary participants of the parents of children be-
tween one and three, because, by definition, they are going to have
child care or they won't be in it.

One or two other points:
The transition services are, next to education, training, and

work, the most important parts of this bill in terms of their practi-
cal impact. I think you will have a lot of welfare recipients lined
up, dying to go to work, if they know they are going to be able to
have day care for their kids, and they know that their kids aren't
going to lose medical coverage.

Most of us, if we were in the position of taking a minimum-wage
job that we wanted to take for our own pride or dignity because we
thought it was the right thing to do, wouldn't do it if we thought
we would put our own small children at peril. And I think a lot of

:;
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attention needs to be given as to how that thing is going to be
structured and how it will work.

In that connection, the Governors support the maximum latitude
you want to give to waivers, to allow the States to do a lot of things
that may not be mandated by the bill. The White House wants
that, we support it, but we don't want to get away from the entitle-
ment nature of this health care issue.

I have been trying for one and a half years to get a waiver from
the Department of Health and Human Services to extend Medicaid
coverage in my State under one of our WIN demonstration pro-
grams, and we have got a good program. I still haven't heard any-
thing about it. I say that to point out that support waivers, and we
want to support them. We want you to provide whatever latitude
you want, but let us not lose sight of the fact that medical coverage
and the child care are the two biggest institutional barriers to get-
ting a lot of these welfare mothers in the workforce.

I would say just one final thing about an issue that you, Senator
Bentsen, and I have discussed before. It is very touchy in our
States, in our part of the country, and that is the Unemployed
Parent program. It is mandated by the House Bill 1720, the Ways
and Means Bill; it is mandated in Serator Moynihan's bill; it is not
mandated in the Michel-Dole Bill.

I wish we could reach some agreement on this. The President
feels very strongly that this should not be part of the bill, and he
has basically said through Mr. Hobbs that this is a no-compromise
issue. Maybe we could go to a system where we permit some com-
promises like the Oregon and Utah plans, which provide sometime
coveragesix months every two years of Unemployed Parents cov-
erage. But if you do that, again, I think it is very important not to
obscure the fact that we think at least the Medicaid portion of UP
ought to be there; you ought to give those kids the medical cover-
age.

The CHAIRMAN. Let me understanit "sometime coverage." Ex-
plain that to me a little better how you would anticipate it would
work.

Governor CLINTON. There are 24 Sta ;es that I think don't provide
coverage for unemployed parents.

The CHAIRMAN. That is right.
Governor CLINTON. You can provide Medicaid UPthat is, you

don't give any cash assistance to. the unemployed father in the
home, but you do provide Medicaid coverage to the kids. That is
one possible compromise.

Another possible thing you can do is to go beyond that to the ex-
periments which are in place in Oregon and Utah, which essential-
ly provide that over a two-year period, or a few months in each
two-year period, a father could be covered, but only for say 6
months, on the assumption that that is enough time to give him
time to find another job.

That is -vhat they do.
Senator MOYNIHAN. Could I say something there, Mr. Chairman?
The CHAIRMAN. Sure.
Senator MOYNIHAN. Ours is one of the 26 States that counts in

the two-thirds of the population represented. It seems to me the
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States that don't should be talking about what they want. And I
am sure we can come to agreement here, I know we can.

Governor CLINTON. Well, I want to emphasize that this is an
issue, it seems to me, that we have to work through with the White
House and the people on the Republican bill. The Governors adopt-
ed a position a long time ago which was in support of UP.

The CHAIRMAN. Have you taken a public position on this?
Governor CLINTON. The Governors Association? Yes, even before

this issue.
The CHAIRMAN. Yes, but I am talking about you.
Governor CLINTON. Me personally?
The CHAIRMAN. Yes.
Governor CLINTON. I am for the coverage, as long as you do one

thing: I think if you mandate UP, you must mandate that, no
matter how old the children are, if they are a day old, at least one
of those parents has to be in the education, training, and work pro-
gram from the day the UP comes in, and I think that is critically
important. Otherwise, I would be opposed to it altogether.

The CHAIRMAN. Well, you are living this problem down there in
Arkansas, and we have it over in Texas, and that is why I am par-
ticularly interested in your application.

Governor CurrroN. I agree with Senator Evans, who talked about
this from his perspective as a former Governor. I think all of our
policies ought to be pro-family, pro-work, and pro-kid, and not nec-
essarily in that order. So, I think we ought to do whatever we can
do that is good for families, good for children, and good for letting
people be productive citizens.

And I still believe, if you have the right kinds of requirements,
the UP program does that.

But I think we also have to realize that we want to pass a bill
that won't be vetoed.

The CHAIRMAN. Yes.
Governor CurrroN. Senator Moynihan will tell you that in all of

our conversations with the White House, they said this was one of
those lying-in-the-dirt issues, that, "Maybe we will go for some-
thing like Oregon and Utah have, but not for the whole UP." That
is why I offered that as a possible compromise.

I think what we all think, Senator, is that you, Mr. Chairman
and this committee, are going to be critical to whether we get a bill
that will be signed and not vetoed and that we actually have some-
thing to show for this year and a half of effort we have all made.
That is the only reason I raise that issue.

The CHAIRMAN. I don't want this just to be a political issue; I
want to see it implemented, put into law in something that is effec-
tive, that we think will work.

Governor CLINTON. One thing that the first Congressman from
Connecticut said is something that I think is a very sensitive point
with the Governors, that we don't want to spend a lot of money
and not have anything to show for it. If you read our policy, we
certainly don't support the idea of just putting a lot more money
into a system with no results; we think that H.R. 1720, the House
Ways and Means Committee bill, is a lot better bill than they do.
But we also feel very strongly that we should moderate benefit in-
creases and try to finance it as much as possible out of savings

q 0
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from this program, the work program, and that before there is a
national benefits standard, we ought to have a study.

One of the things that we suggested to Senator Moynihan and
others is that we ought to put a little money into this program
...lybe to have someone study, the National Science Foundation or
-omebody, what an appropriate standard of benefits should be.

Senator MOYNIHAN. Governor Evans was speaking about just
that.

Governor CLINTON. Yes, sir, he talked about that, and I think
that is .,omething that I would commend to you.

But we are ready to work with you, and we think that the Moy-
nihan Bill is a good place to start. We do feel, Senator, as I slid,
that we ought to be a little more explicit about what is in the edu-
cation, training, and work, but still leave the States the flexibility
to put it. together. But be explicit about it.

We also think that the language on child care, at least, needs to
be clear, that we are talking about appropriate quality child care,
elum if the State doesn't pay for all of it.

.nd I think, with those two exceptions, we feel pretty good about
wl. _re you are starting now. And the Governor., are still holding
together right across the spectrum. I hope that there won't be any
attempt to split us apart, because we have not tried to play favor-
ites or play politics. We just want to do what we can to help you
get a bill out that will be signed in this Congress.

The CHAIRMAN. Governor, that has been very helpful to us. We
are most appreciative of your comments. You helped us before, this
Spring, and this is added to it. And you have added to my educa-
tion. Thank you.

Yes?
Senator MOYNIHAN. I would just like to ask, of the Governor, if

we could get some language from you on those two points? I mean,
you are the ones who are going to have to run these programs.

That "lyin' in the dirt" may not be like the lie-ins we have down-
town, but if we can get that language, we will go your way. You
are the ones who came in and said you wanted to do this, you are
the ones who have shown you can. This is whey the energy in the
system is.

What we have down here is that it is a _'-.:led system that nobody
has any confidence in, and if you have any idea that you can make
it work better or differently, they just saythey don't even say
"No" to you; you are just waiting for the answer. What was it, 18
months to try to get a Medicaid innovation?

Governor CLINTON. I Haven't been turned down, either; I just
haven't heard from them.

Senator MOYNIHAN. Yes, they just make a decisior, and so, there
is just no answer. That has got to stop. And the energy, gentlemen,
is out there; it is not here.

There is still a little bit of a 1930s-40s-50s mentality which says,
You can't trust the States; it has to be done in Washington." I

would put it the other way around, that it is Washington you can't
trust.

The CHAIRMAN. Governor, thank you very much. We are delight-
ed.

Governor CLINTON. Thank you, Mr. Chairman.

4i



35

The CHAIRMAN. We have one more witness.
Senator Durenberger, did you desire to make a statement?
Senator DURENBERGER. All right.
The CHAIRMAN. Let me state to you, sir, that we have one more

witness. We are pleased to have your staicinent, and neither one of
us will stay and hear the other witness.

Senator DURENBERGER. Right. I regret not coming over sooner,
Mr. Chairman. I have spent the last 2 hours trying to facilitate the
process of the Medicare Catastrophic Bill, and I regret not being
able to get here until now.

The CHAIRMAN. But did you make some headway? That is what I
want to know.

Senator DURENBERGER. We made head but not way. [Laughter.]
Mr. Chairman, I do recognize the lateness of the hour, and I

have a statement that I would like to have made a part of the
record.

The CHAIRMAN. Of course.
Thank you, Governor.
[The prepared statement of Governor Clir, ar .1 Senator

Durenberger appear in the appendix.]
The CHAIRMAN. Our last witness is Mr. Kevin M. Aslanian, Exec-

utive Director of the Coalition of California Welfare Rights Organi-
zations, from Sacramento, California.

We are pleased to have you, sir.

STATEMENT OF KEVIN M. ASLANIAN, EXECUTIVE DIRECTOR- CO-
ALITION OF CALIFORNIA WELFARE RIGHTS ORGANIZATIONS,
INC., SACRAMENTO, CA

Mr. ASLANIAN. Thank you, Senator.
I am very grateful that we have an opportunity to testify before

the Finance Committee. We represent basically welfare rights orga-
nizations throughr it the State of California.

We have done a section-by-section analysis of S. 1511, H.R. 1720,
we have reviewed the Republican bill, and we put out a monthly
newsletter called "The California WorkFare Reporter." We would
like to share with you a little bit about the California GAIN pro-
grai

This program has been in operation for about a year, and we
have just reviewed the Fresno County program. Fresno County has
been operating for about one year, and during that one year 109
people found employment. The WIN program, during the one year,
found 789 people jobs. The Fresno County Plan said that 80 percent
of the participants are fling to need child care. The 1-year report
shows that only 8 percent of the participants received child care.
The reason is neither that legislation, nor any, other legislation on
the table today, actually mandates child care. It merely says that,
if you need child care, we'll give it to you.

In San Diego, a lady was participating in a Workfare Program.
When she came home, her children were taken away by the Child
Protective Services. Apparently the child care arrangements were
failed, but she still had to participate in the Workfare program,
and the next thing you know, when she came back home, the chil-
dren were gone.
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We are also big advocates for welfare reform. For example, in
America a pregnant woman cannot get AFDC in many States,
which is the primary reason for the high increase in the infant
mortality rate in America.

There is a real problem about the work incentives. Today if a
woman goes to work, in many cases they have to live on food bas-
kets, because they cannot feed their children. And as you know,
the work incentives were changed in 1981, and we never got back
to where we were. And your legislation, Senator, does not provide
for the work incentives. So under the current statute, if you go to
work, you lose money, and you lose money so you cannot feed your
children. So, when a woman comes to me and says she cannot feed
her children, I have to counsel her and tell her that her primary
obligation is to raise her children, not to work and punish her chil-
dren. So, she must quit her job to be able to feed her children. That
is very hard for me to do, but I have to protect the children.

There is no emergency assistance program, nationwide. Some
States have it, some States don't have it, and many States use it to
enhance federal financial participation for their pet projects. We
would suggest that there be mandatory emergency assistance in all
States, to provide when families are homeless that they could get
emergency assistance and could receive some help.

Senator MOYNIHAN. Well, now, aren't the emergency provisions
in Title IV available automatically to the States, the 30-day provi-
sions? I believe you will find that is true, sir. But I don't suggest
they are always effective.

Mr. ASLANIAN. No. In fact, the AFDC/ CT' programStates can
participate, but they don't have to.

Senator MOYNIHAN. Very well, I won't question you. I mean
simply that all States that I know do. But then, we will find that
out. Thank you.

Mr. ASLANIAN. There is also a real problem with retrospective
budgeting. We have had a woman who lost her job this month. She
had been working for six or seven months, and she was on AFDC.
This month she lost her job. Her grant for November and Decem-
ber will be computed based upon the income that she received in
September and October S', you can imagine what a horrible
Christmas these children are going to have, just because their
mother went to work. The children are going to be sitting by the
Christmas tree with nothing around it, because their mother
worked. Had she not worked, had she gotten the regular AFDC
check, they would have had a better Christmas.

There should be automatic supplementation for victims of restro-
spective budgeting. The current law provides that the State may do
that, and that is the current law because New York wanted it; but
it should be mandatory if we want to encourage people to take jobs.

You should also stop penalties for late reporting. If a woman gets
her income reported in 3 days late, 2 months down the line they
don't get their child care deductions, so they have to quit their job.
It just doesn't make sense, Senator.

Senator MOYNIHAN. No, that doesn't.
Mr. ASLANIAN. I think welfare reform, basically, is an interesting

thing. Where we are today, basically, is that it appears that our so-
ciety is saying that it is okay for a woman not to take care of her
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children under the age of 6. And I don't think our society really
believes that. If our society doesn't really believe that, then we
should not impose these discriminatory policies against poor chil-
dren. Some children do need their mother's guidance, some other
children may not. Some mothers may be able to do it, some others
may not. There should be flexibility for the woman to decide how
she wants to raise her child, rather than having big-brother gov-
ernment say, "This is the way you are going to do it, because we,
up here, have decided, or we at the State level have decided, that
you are going to do this."

In fact, it is interesting. I have been in some of the debates about
the mandatory versus voluntary. All the proponents for mandatory
say, "Well, you know, we can't have people on welfare for genera-
tion after generation after generation. So, how will we deal witn
this? We will have a mandatory work program." And that becomes
an assembly line approach. Everybody goes through the mandatory
program. That doesn't make sense, either. That is not an efficient
utilization of our limited resources.

Our suggestion is, we should target, and only make those people
mandatory participants who are long-term recipients, who have
been on aid for more than 6 years, who have children over the age
of 12. Those are the people who should be mandatory participants.
And if you give other folks the chance, they will volunteer for this
program. You don't have to push people into these programs. In
Massachusetts they are standing in line to get into the program. I
mean, it really doesn't make sense.

We also have real problems with the welfare department admin-
istering these programs. When you have a cardiac prcblem, you
don't run to your lawyer and say, "Lawyer, I have a cardiac prob-
lem." You go to your doctor. And if we have a job problem, we
should not go to the welfare Jepartment, 1.e should go to the job
department. The job department happens ..) be the Labor Depart-
ment, and the State employment agencies are the ones who operate
the training program and the other programs. I could never under-
stand why all of a sudden everybody is pushy :g welfare recipients
through the welfare department. You are still going to have the
welfare problem.

Child care problems: We had a classic case in California. A
woman who was participating in the GAIN program was doing her
job search. Of course, she didn't need child -e while in the job
search program, because she was looking for the job while the kids
were in school. On the fifth day she finds a job. She was overjoyed;
she finally found a job, and she was going to get off of AFDC. She
runs to her welfare worker and says, "I've got a job. I need child
care. What do I do?" The Workfare worker says, "Sorry, there is no
child care. You could call up a child care center, but there is a big
line." So she says, "What do I have to do?" They said, "Well, you
don't have to take the job if you don't have child care." She says,
"Fine. What do I do tomorrow?" They say, "Go and look for a job
again." Now, that's ludicrous, and that is exactly how the pro-
grams work.

Our position is that you should never have anybody out there
looking for a job unless they have a certificate saying that they
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have a job child care slot at Pepper Tree Child Care Center or any
other child care center.

What happens with the employer? The employer calls you up
and says, "Look, I have read the newspapers. You appropriated
millions of dollars for child care, and this lousy welfare recipient
comes to me, I offer her a job, and she turns the job down and says,
`I don't have child care.' I know better." He complains to you, he

. complains to his Congressmen, complains to everybody. It doesn't
make sense. The program should be structured solidly.

Under your bill, part -time workers who are working less than 30
hours are not exempt from this program. We suggest that they
should be. If somebody is in a part-time job--

Senator MOYNIHAN. Why?
Mr. ASLANIAN. Why? Because a part-time job--
Senator MOYNIHAN. I mean, we are holding hearings, and we are

trying to get information. Tell us why.
Mr. ASLANIAN. Okay. A person has a part-time job, is making a

decent salary, has an opportunity for a promotion. It is their
chosen path into independence. They have taken the initiative. We
should encourage people to take initiative rather than to say, "No.
You took a part-time job? No way. It should have been a full-time
job. We say you quit your job, go into our training program, into
our job search program, or go into the Workfare program." That is
simply wrong. I think we should discourage anybody who does
something on their own.

For example, self-initiated educational training. I think anybody
who is in some kind of an educational program, or some kind of a
training pros --m, that they initiated, at any time, that should be
encouraged and not trashed.

What our system does nowI have a lot of people who are in
some kind of a training program. They say, "Well, you can't be
there, because we did not approve that. We, the government, did
not decide that you should go there. So, therefore, you have to drop
that, come and see us, and go through us." I guess they make more
money that way.

We have a real problem with the so-called "contract." First of
all, under your legislation the contract is optional rather than
mandatory. The second thing is that we have, in California, this so-
called "contract," and the contract is--

Senator MOYNIHAN. Yes, under GAIN.
Mr. ASLANIAN. In the GAIN program, yes. Basically what it is,

Senator, is a rights-of-responsibilities form, where they lay out your
rights of responsibilities. In fact, in California the clients don't
even get to complete the contract; the worker completes the con-
tract and says, "Sign it, here, okay?"

It is hard to have a contract that is not a bargain between
two equal parties. And there is no way you can consider the wel-
fare recipient and the welfare worker to be equal parties; because,
if the client does not cooperate, they get sanctioned. The client
can't sanction the welfare worker. So they are not equal parties.

We also support the National Governors Association, who sug-
gested that the range of services be mandatory. Under your bill,
basically, there is no mandatory range of services. If States could
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only run a workfare and job search program, it will be consistent
with your bill.

The final thing I would like to talk about is sanctions. For exam-
ple, in New York they ran a work program. They saved $11 5 mil-
lion through sanctions, and they saved $6.5 million through getting
people jobs. So, it appears that sanctions is where they save most of
the money.

I don't know if you know how the sanctions work, but in the two-
parent familyand I have had lots of families come to methey
get sanctions for three months for the first time and six months for
the second time. And the whole family is sanctioned for this period
of time. I can't understand; why punish the children for what their
parents do? It is unconscionable. And do you know what the father
does? He leaves the family, because he has to leave the family to
make sure that those children can be fed.

The other problem is that, when you impose these durational
sanctions, and the parent comes and says, "Well, after 15 days, I
am willing to participate," the welfare system says, "No way. You
have to serve out your three months"their prison term"and
then come back and see us."

Senator MOYNIHAN. That is about as dim as you can get, isn't it?
Mr. ASLANIAN. Yes, but that is basically what happens.
We have your problem with the waiversthese waivers of the

States, to do whatever they want to do.
Senator MOYNIHAN. Mr. Aslanian, I have no choice at this point;

it is a quarter past 12. The rules of the Senate require us to cease a
hearing at noon.

Mr. ASLANIAN. I am sorry.
Senator MOYNIHAN. No, nothing to do with you.
We allow ourselves 15 minutes leeway, and no one complains.

Otherwise, we are subject to an objection on the Senate floor. So, I
am going to have to momentarily bring this hearing to a close.

Let me say to you two things: First of all, thank you very much
for coming all the way from California.

Mr. ASLANIAN. Thanks for having me.
Senator MOYNIHAN. And thank you for very interesting prepared

materials, which we will listen to with great attention.
You have some hands-on experience with the GAIN program,

and we want to know more about that. I would like to make, how-
ever, one general point. It is our experienceit may not be so in
the GAIN programour experience is that there is a great tenden-
cy of this present system to forget about these women and children
and just leave them to moulder.

The idea that thei e is an energetic bureaucracy out there that is
just waiting to seize the moment to take these poor people and
force them into jobsno. No, it is just the opposite. It is just to
send them their checks and leave them alone.

Fifty-two percent of the married women with children are in the
workforce today. That is a choice we have made. Seventy percent of
all mothers with children under 18 are in the laborforce. Fifty-four
percent with children under six. In contrast, the workforce partici-
pation rate of AFDC mothers in 1984 was 4.6 percent. They have
the highest level of ur " nployment; !f is the greatest concentration
of unemployment in of ociety.
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And no one is rushing out to make sure they get to work. On the
contrary, people are rushing away from any effort.

But now, suddenly we see some willingness, as you heard from
Governor Clinton. Wouldn't you accept that as being more nearly
reality?

Mr. ASLANIAN. I will attest that most welfare recipients would
rather work than get AFDC. I also believe that if a program is
going to be structured, it should be structured with sugar and not
with a stick. And S. 1511 has a big stick and very little sugar.

The reason that you only have 4.6 percent of the AFDC popula-
tion working today is because of the 1981 cuts, at which time 30
percent of the caseload was working. And it went right down by 25
percent, as you correctly pointed out.

Senator MOYNIHAN. Th; -. may be.
Mr. ASLANIAN. So, that is where the problem is. And I think

when you combine sanctions and bring down the mandatory ages,
you just have a pilot program. That is what you are going to have.

Senator MOYNIHAN. But at that point, when we took away, we
took people off of the system because they did have earnings, and
that brought that ratio down.

We absolutely agree with you that child care is the choke point.
Mr. ASLANIAN. But there is no bill today that would guarantee

anybody child care. I have had GAIN clients call me up in Yuba
County, California, and say, "My worker told me that I have to
find child care. And if I don't, my family is going to be sanctioned."
That is the way they actually operate the GAIN program.

Now, you may sit up and say, "We are going to guarantee child
rare," and the States will write a letter and say, "Oh, yes, we. guar-
antee child care." In fact, every county plan that is submitted has
to say that "We have looked at it; we have done all this planning,
and there is all the child care." But there is no child care there,
sir.

Senator MOYNIHAN. That is under GAIN, though.
Mr. ASLANIAN. One thing I would like to give you fo:. the record,

if you would like to have it, sir- -
Senator MOYNIHAN. Please.
Mr. ASLANIAN. We have a Recipient Impact Statement of S. 1511,

and it is side-by-side.
Senator MOYNIHAN. Oh, good. We shall make those part of the

record.
And now, the rules of the Sen -,te really do require me to bring

this hearing to a close.
First, I want to thank you for coming, and thank you for your

willingness to put so much of your own career into a concern for
others.

Senator Henry Bellmon, now Governor Bellmon, wished to be
here and prepared a very careful statement, and, alas, is not going
to be able to get to us on time. So I am going to put his statement
in the record at this point.

Thanking our audience, thanking our various lighting experts
and our most generally expert staff, and particularly our witnesses
and the staff members from other members of the House and the
Senate who are here, we will call this second of hearings of the
Senate Committee on Finance on S. 1511 to a close.

4 i
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[Whereupon, at 12:18 p.m., the hearing was concluded.]
[The prepared statement of Mr. Aslanian and Governor Bellman

appear in the appendix.]
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WEDNESDAY, OCTOBER 28, 1987

U.S. SENATE,
COMMITTEE ON FINANCE,

Washington, DC.
The hearing was convened, pursuant to notice, at 10:03 a.m., in

room SD-215, Dirksen Senate Office Building, Hon. Daniel Patrick
Moynihan presiding.

Present: Senators Moynihan, Bradley, Mitchell, Chafee, and
Durenberger.

[Prepared statements submitted by Senators appear in the ap-
pendix.]

[The press release announcing the hearing follows:]
(Press Release No. 11-68, Oct 21, 19871

FINANCE COMMITTEE To HOLD THIRD HEARING ON WELFARE REFORM

WASHINGTON, DC.Senator Lloyd Bentsen (D., Texas), Chairman, announced
Tuesday, that the Finance Committee will hold the third in a series of full Commit
tee hearings on the subject of welfare reform.

The hearing is scheduled for Wednesday, October 28, 1987, at 10:00 a.m., in Room
SD-215 of the Dirksen Senate Office Building.

Bentsen said, "As we continue to examine specific welfare reform proposals now
before the Congress, it is important that we know how specific proposals could influ-
ence our goal of setting a new direction for the Nation's welfare system."

The full Committee hearings build upon a series of seven subcommittee hearings
held earlier this year by the Subcommittee on Social Security and Family Policy,
chaired by Senator Daniel Patrick Moynihan.

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

Senator MOYNIHAN. A very good morning to you all.
This is the fourth in a series of hearings by the full committee on

the subject of welfare reform and change in the welfare system
which, of course, is Title IV of the Social Security Act of 1935.
These hearings began in the Finance Subcommittee on Social Secu-
rity and Family Policy in January this year, in response to a
number of initiatives including, of course, that of President Reagan
who proposed in his State of the Union Message that 1987 be devot-
ed to this inquiry. And we were following the lead of the National
Governors Association, which made this subject their number one
issue of the year and which came forward with a series of proposals
of their own.

We have had excellent testimony from Governor Clinton, Gover-
nor Castle, Governor Kean, Governor Dukakis, and a number of
other distinguished Governors, and we have, of course, fashioned

(43)
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our legislationS. 1511, the Family Security Act of 1987closely
on their proposals.

The e are 56 cosponsors for our bill and a degree of agreement
across party lines and regional lines. That is not only rare; I think
it is unique for this subject.

We have been advancing with a great sense of confidence and
purpose, and I hope we continue to do so. I would note that in the
last several days, a number of Senators, including my good friend,
the distinguished Republican leader who is the ranking minority
member of our subcommittee, has suggested that in light of the
budgetary difficulties, the deficit crisis, and the disarray of the fi-
nancial markets that it may be that we cannot afford to do any-
thing for children this year. He didn't put it in those terms; he said
that welfare reform can't be afforded.

I would hope that we not accept that counsel, and I know that
my good friend, Senator Dole, would only do so reluctantly. I would
call attention to two things.

This last evening, the Senate by an overwhelming vote amended
the Social Security Act to provide catastrophic health insurance for
some 32 million senior Americans and provide monies for prescrip-
tion drugs, in a very ingenious and successful enterprise a solution
to a problem that was set forth by the distinguished Secretary of
Health and Human Services, Dr. Bowen, earlier in the year. And
in very short order, the Congress responded.

In the case of this legislation, Senator Mitchell, Senator Duren-
berger, Senator Heinz of this committee acted with great capacity,
energy, and tenacity and negotiated an agreement with The White
House; and it will be law, after a short period, I would think.

And there, we have done something important for people who
are, in some sense, out of the work force and need social insurance,
a principle we established some years ago in the Social Security
Act.

Similarly, on Friday it was announced that the cost of living ad-
justment would be made for those 32 million Americans and
othersbut 32 million who are receiving Social Securityretire-
ment benefits of 4.2 percent. A 4.2 percent increase would be pro-
vided in the last check that was mailed this yearbecause of the
weekend, it would otherwise have been the first check of next
yearso that the retirement benefits of elderly persons, retired
persons, would be protected because they are indexed to inflation.

All Social Security and social insurance programs are indexed,
except for the program that benefits poor children, AFDC. The 4.2
percent increase that Social Security retirement benefits will re-
ceive corresponds, in effect, to a 4 percent reduction in the benefits
which children will receive under the AFDC program within Social
Security. There are half as many children in the system as there
are retired persons; children are the poorest group in our popula-
tion. About one child in three is likely to be dependent upon public
assistance before they reach 18.

I was traveling around New York on Monday and met with a
number of editors who were reporting the Social Security COLA in-
crease and I asked if any of them reported that this actually consti-
tuted a real cut for children? No, they hadn't; they hadn't thought
about it that way, but it does. And it would seem to me a very poor
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thing if this Congress should end, having made the first major ex-
pansion in the health care benefits since the 1960s, if we still
couldn't find the capacity to do something for children; and some-
how we blame the Japanese or something. [Laughter.]

That doesn't seem to be very helpful. I have a statement to that
effect, which I would like to place in the record at this point. I
have a few other items that I think also would be useful.

As many of you know, part of our bill, proposed by the gover-
nors, would provide limited authority for the States to operate
waivers within the context of the Social Security Act. New formu-
las and arrangements can be made to fit particular interests of par-
ticular States and needs because so much of the energy and innova-
tion on this subject comes from the States.

On Friday, it was announced that New Jersey, after extensive
negotiations here in Washington, had obtained a waiver agreement
from the Secretary of HI-IS which would make widespread changes
in the way they run their welfare program. In accordance with
that, the ideas that Governor Kean has brought to this committee
are most consistent with the things our legislation would like to
bring about.

I will not ever forget Governor Kean's testimony that, in New
Jersey, his Economic Development advisers said there were going
to be some 600,000 new jobs in New Jersey in the next decade; and
that means we don't have a child to wastenot if we ever had
onehe said; but we certainly don't have one now.

I would like to place the report of this new agreement in the
record and also a very handsome letter from the Honorable Gary
Carruthers, who is the Governor of New Mexico, who writes to
thank us for information regarding the Family Security Aec and to
say that in New Mexico, "My Administration is completing a wel-
fare reform plan which we have chosen to call 'Mainstream? This
effort is a combination of State legislation, waiver requests to be
submitted through Federal funding agencies, and regulation
changes designed to promote self-sufficiency and reduce dependen-
cy on public assistance on the part of persons receiving food stamps
and AFDC.

"The objectives of the Family Security Act are similar to those of
Mainstream, particularly with regard to the emphasis placed on
child support enforcement, as well as education and employment
op rtunities."

The information appears in the appendix.]
Now, in that regard, we are seeing such enormous energy at the

State level, it seems to me it would be very unfortunate if we did
not match them with some corresponding response here in Wash-
ington. ..4, nd that will depend a very great deal on the courage of
this Congress.

May I ask if there is anyone present here from the Department
of Health and Human Services?

No response.]
Senator MOYNIHAN. We are here talking about more than 11 mil-

lion welfare recipients. Is there anybody here from the Administra-
tion? Anybody? I see a hand. Would you come forward?

May I say that Representative Roukema cannot be here until
10:30, and so we have just a moment.
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Is anybody here from Health and Human Services? Good. Come
forward, sit down, introduce yourself, and I will welcome you. Tell
us who you are. You don't have to if you don't want to. Come on.
[Laughter.]

Good morning. Come forward. Sit down, and give us your name.

STATEMENTS OF SONIA RIVERO, LEGISLATIVE ASSISTANT;
PENELOPE SPERRY ASHCRAFT, CONGRESSIONAL LIAISON
[AFDC], OFFICE OF FAMILY ASSISTANCE [POLICY], FAMILY
SUPPORT ADMINISTRATION; AND CHARLOTTE O'LOUGHLIN,
CONGRESSIONAL LIAISON, FAMILY SUPPORT ADMINISTRA-
TION, DEPARTMENT OF HEALTH AND HUMAN SERVICES

Ms. RIVERO. Good morning, Senator. I am Sonia Rivero, and I ar
representing the Office of the Assistant Secretary for Legislation at
HHS.

Senator MOYNIHAN. So, you are here from Congressional Liaison?
MS. RIVERO. Yes, Senator.
Senator MOYNIHAN. Fine. That is very nice of you, but there is

nobody here from those divisions of Health and Human Services
that deal with this program?

Ms. RIVERO. Yes, Senator. We do have staff here.
Senator MOYNIHAN. Are there some persons here who have not

announced themselves?
Ms. RIVERO. I want to keep the Secretary informed of the pro-

ceedings here; but we also have program staff attending the hear-
ing who, of course, are very interested in what people have to say
on this subject.

Senator MOYNIHAN. If they are here, where are they?
Ms. RIVERO. We do have some staff sitting in the audience, I be-

lieve.
Senator MOYNIHAN. Now, listen. This is a formal hearing of the

Committee on Finance. I asked if there was anybody here from
Health and Human Services. Is there anybody here? Are you
hiding?

Ms. RIVERO. Senator, we were not asked to send any official rep-
resentatives; but, the staff is represented here.

Senator MOYNIHAN. Then there are some staff persons here?
Ms. RIVERO. Yes, Senator.
Senator MOYNIHAN. Then, why don't you stand up and point

them out? This is bizarre 'behavior, but it is not unusual [Laugh-
ter.]

I saw a hand. This is like a game show.
Ms. RIVERO. They are shy.
Senator MOYNIHAN. Don't be shy. Come on. Please, if there is

anybody here, stand up and come forward. This is a meeting of the
Committee on Finance. You have every right to be here, and we
welcome you. Why would you not let us know you are here? Good
morning.

Ms. ASHCRAFF. Good morning.
Senator MOYNIHAN. And you are?
Ms. ASHCRAFF. I am Penelope Ashcraft from the Office of Family

Assistance in the Family Support Administration.
Senator MOYNIHAN. Good.
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Ms. AsticitArr. I work in Congressional Liaison.
Senator MOYNIHAN. I see. You are welcome. And you?
Ms. O'LOUGHLIN. Charlotte O'Loughlin, and I am with the

Family Support Administration, Office of Policy and Legislation.
Senator MOYNIHAN. Good for you. We have one person from the

Policy Office.
Ms. As Hamm I am also from the Office of Policy.
Senator MOYNIHAN. You also are? Good. We welcome you. It is a

rare sight to see anybody from the Administration, dealing with
this subject. Part of the problem is that we don't zven have in our
Government an assistant secretary who is exclusively responsible
for welfare matters. This is an important point I would like to
make, which is that the capacity of our Government to deal with
these issues is so limited; we have almost a trained incapacityif I
can use a term from the great economistswe have a trained inca-
pacity to deal with these things because nobody is responsible. Who
is your immediate superior?

Ms. O'LOUGHLIN. Mine?
Senator MOYNIHAN. Yes.
Ms. O'LOUGHLIN. Howard Rolston.
Senator MOYNIHAN. And who is he?
Ms. O'LOUGHLIN. Associate Administrator for Policy.
Senator MOYNIHAN. Has he ever been up here? Do you know?
Ms. O'LOUGHLIN. He does attend hearings.
Senator MOYNIHAN. I am sure he attends hearings, but has he

ever attended any of these hearings?
Ms. OlotIGHLuq. I believe he has, but I report directly to him on

these hearings when he is unable to attend.
Senator MOYNIHAN. Why don't you do us a favorwe have been

holding these hearings all yearcall Mr. Rolston and ask him. Ask
him if he has ever been to one of our hearings. I have never met
him if he has. Have I ever met him?

Ms. O'LOUGHLIN. I am not sure.
Senator MOYNIHAN. Who is his boas?
Ms. O'LOUGHLIN. Wayne Stanton.
Senator MOYNIHAN. Wayne Stanton? I have heard his name; I

have met him. He has been to Washington from time to time, I
think. And who is your boss?

Ms. ASHCROFT. Mine?
Senator MOYNIHAN. Yes.
Ms. Ammon. I work in the Office of Family Assistance for

Catherine Bertini, who was recently appointed Director of the
Office of Family Assistance. Her superior is Wayne Stanton.

Senator MOYNIHAN. The mysterious Wayne Stanton emerges
again. Fine. [Laughter.]

Thank you very much. I was just curious. As I said, our first wit-
ness is necessarily delayed on the House side. We have a vote, and
I had better make that vote right now. So, I will be gone and take
just a quick turnaround; and I will be here when Representative
Roukema is, and we will continue the hearing then.

I thank you very much. You are welcome at this committee.
We will stand in recess for about eight minutes.
[Whereupon, at 10:20 a.m., the hearing was recessed.]
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AFTER RECESS

Senator MOYNIHAN. Good morning again. Representative Rouke-
ma has not yet arrived. She has got the same conflict of many en-
gagements that we have on this side. We very much look forward
to her testimony. The moment she does arrive, we will ask our
guests if they would be considerate enough to put aside their testi-
mony for the moment.

To get going with the day, I would like to welcome my colleague,
neighbor and friend, Senator Bradley. Would you like to make an
opening statement?

Senator BRADLEY. Mr. Chairman, I don't have an opening state-
ment. I simply wanted to say that this panel and the hearing today
are very important. I hope that we will move a bill this year. I
think child support is a very important part of that bill. As you
know,we have worked together on this issue in the 1984 child sup-
port amendments and also in Title I on this bill, We have made a
number of very important steps forward in this bill, one of which is
immediate wage withholding.

.Senator MOYNIHAN. Immediate wage withholding. Yes.
Senator BRADLEY. And a number of other reforms related to pa-

ternity. So, I am anxious to get on with the hearing.
Senator MOYNIHAN. As are we. I should have said earlierand I

apologize to everyonethat Senator Bentsen would normally be
chairing this hearing; but he is necessarily delayed at the summit
meetings on the budget and has asked that we do this. Now, we are
just going to proceed one at a time, inasmuch as we are waiting for
Representative Roukema.

I wonder if Stephen Heintz, who is the very distinguished Com-
missioner of the Connecticut Department of Income Maintenance,
could commence? Commissioner, this is not the first time you have
been before us in this room on this subject. You appeared with a
number of your colleagues in the subcommittee hearings earlier in
the year, and we remember that with great appreciation. We look
forward to your testimony this morning.

STATEMENT OF STEPHEN HEINTZ, COMMISSIONER, CONNECTI-
CUT DEPARTMENT OF INCOME MAINTENANCE, HARTFORD, CT,
ON BEHALF OF THE AMERICAN PUBLIC WELFARE ASSOCIA-
TION

Mr. HEniriz. Senator, thank you very much. I am very pleased to
be here, to be before you and Senator Bradley; and I appreciate the
opportunity to offer testimony on welfare reform this morning, in
particular S. 1511, Senator Moynihan, your Family Security Act of
1587.

senator MOYNIHAN. Might I just say that it is the committee's
bill; it is the bill of the governors; it is the bill of 56 members of the
Senate?

Mr. HEnTrz. We know how hard you have worked on it, Senator,
and we commend you for that effort. We have submitted written
testimony for the record, and I would like to just briefly summarize
this morning.

Senator MOYNIHAN. It will be included in the record.

54
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Mr. HEDrrz. Thank you very much. We believe that there are a
number of excellent provisions in the legislation that you have
crafted and, in fact, we have at the National Council of State
Human Service Administrators adopted a resolution supporting
this bill and H.R. 1720 in the House. We would like to see some
further work done as the bill moves forward, and we would like to
support some amendments; and I would like to discuss some of
those changes with you this morning.

Let me say, though, again that there are a number of provisions
that we are very supportive of. We are very pleased--

Senator MOYNIHAN. Mr. Commissioner?
Mr. HEINTZ. Yes, sir?
Senator MOYNIHAN. Just as you would expect, just as you got

going, Representative Roukema has arrived; and I think it would
be nice if you could step aside as we formerly agreed upon, and we
will get right back to you.

Mr. IlEurrz.Yes, sir. I would be delighted.
Senator MOYNIHAN. Representative Roukema, we welcome you to

this committee, and you have a friend on this committeeyou have
many friends on this committeebut a special friend front New
Jersey, who would like to say a word before you begin.

Congresswoman ROUKEMA. Thank you.
Sem.tor BRADLEY. Mr. Chairman, I would just like to welcome

Congresswoman Roukema to the committee, and I look forward to
her testimony. She has had a long interest in this issue, and I
think she should be very pleased with the bill that wa have put out
because it does include a provision on immediate wage withholding,
which I know is something that you have argued '!'or for a long
time. I just want to tell you how much I apprecial--: your interest
and contribution to this area.

STATEMENT OF HON. MARGE ROUKEMA, U.S. CONGRESSWOMAN
FROM THE STATE OF NEW JERSEY

Congresswoman ROUKEMA. Thank you, Senator Bradley, for
those very kind words; and certainly, both SenattLs have been
strong supporters of the child support enforcement amendments
and that landmark legislation of 1983, and we are very grateful for
that. But we are moving forward in a new direction, much beyond
those initial reforms; and I am here really to speak to not only the
question of the reforms in your bill, Senator Moynihan, but also
what the prospects are for passage in the immediate future.

I assume that I must ask unanimous consent to have my re-
marks put in the record. Is that correct? Those are the ways of the
House, Senator.

Senator MOYNIHAN. You have only to indicate your slightest
wish. [Laughter.]

Congresswoman ROUKEMA. That is very courtly of you.
Senator MOYNIHAN. Of course, that will be done.
Congresswoman ROUKEMA. I would like the full text of my re-

marks to be included in the record. To summarize them, they are
in strong support of your efforts here on behalf of welfare reform
and, ir, addition, the child support enforcement amendments that
are a component of that welfare reform measure.

'i41 .. ti
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However, today I would like to limit my remarks to the context
in which we are considering welfare reform and child support en-
forcement in the present instance.

And by that, I am referring to the fact that not only has the
world changed, since the stock market events of the last week to
two weeks, but the way Congress is looking at legislation has inevi-
tably changed. As we all know, this week we have seen the Presi-
dent, as well as leaders in both the Senate and the House, agree in
principle through a bipartisan approacha so-called "summit" ap-
proachas to ho ,v we reach a deficit reduction package.

It is in the context of that incentive and that goal that I would
like to speak to the subject of the child support enforcement
amendments today.

Senator MOYNIHAN. Good.
Congresswoman ROUKEMA. It is understood, Senator, that your

bill in toto is an excellent welfare reform bill. I would like to see it
passed this year quite frankly. I don't know if that is feasible, how-
ever; I don't know how realistic that is. I don't know if, in the con-
text of budget reduction, we can find a package that can pass and
still be accepted in the context of the $23 billion or more that we
need to meet our deficit reduction goals.

However, the child support enforcement amendments deserve
support under any circumstances; and if indeed we are not able to
reach the goal of welfare reform this year, then I believe that we
should include child support enforcement as part of a reconciliation
package and a deficit reduction package. And that makes sense
from two perspectives.

In the first place, true enforcement reform will be a net deficit
reduction plus because it is estimated by various groups that there
will be maybe $100 million net profit, so to speak, from proper
child support enforcement.

Senator MOYNIHAN. You mean $100 million in benefits not paid
/ ecause they are not needed?

Congresswoman ROUKEMA. Saved. Actually in the administration
and in the cost to the States and to the Federal Government, it
could be $100 million plus.

Senator MOYNIHAN. Yes, CBO estimates at least that.
Congresswoman ROUKEMA. Yes, at least.
Senator MOYNIHAN. And very early on.
Congresswoman ROUKEMA. So, as part of a reconciliation pack-

ag::, it should be understood to iie appropriate to reconciliation be-
cause it is not an added expenditure or cost to the Federal Govern-
'wilt. In addition, as much as child support enforcement is a com-
Anent of welfare reform, it goes mud beyond the welfare reform
issues that we are addressing and is r i isslie If simple justice for
millions of American families, women and children, who may tall
under the welfare rolls or who are indeed in every economic status
in our society. We are talking about ir lions of people who have
legal child support orders, which are not being collected, and
should be collected so that, whether it is considered welfare reform
or whether it is considered reform and equity on its own terms, it
is a matter of simple justice for those families. And therefore, I be-
lieve it belongs in legislation passed this year and should not be
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held hostage to the politics that may be going on with respect to
welfare reform and the deficit reduction package.

Presently in the House, we are going to be considering a reconcil-
iation package, and that will probably be coming on the floor to-
morrow. We cannot predict precisely what will happen, but welfare
reform will be wrapped in that reconciliation package. It will be a
contentious issue since there is no clear indication as to how the
cost of that package will be balanced within reconciliation; but it is
my intention to offer an amendment that would permit the passage
of child supportI mean that inclusion in that packageregard-
less of the welfare reform issue in and of itself.

I would hope, Senatorand it is my reason for being here
toda: not only to commend you for the work that you are doing
but also that, as this legislation sees its way through the legislative
process on the Senate side, if we are not successful in passing wel-
fare reform, that the child support enforcement component will be
Protected under any circumstances.

Senator MOYNIHAN. That is a very straight-forward proposition
and somewhat, I would have to say, discouraging one. I hope you
haven't given up entirely, but you have been so much associated
with this matter. As you know, on our sideand I think it is true
on both sidesthe first year cost of fur bill is only $87 million; and
it is provided forand is specifically fenced, as we say on our side;
we do use that term in budget mattersthe money is in the
budget. I think you make an excellent point when you say that
part of this bill saves money.

It doesn't just save money, but it sends the right moral signal.
You can't have children and walk away from them in this country,
as we have been getting into the habit of doing. Senator Bradley?

Senator BRADLEY. Mr. Chairman, let me thank Congresswoman
Roukema for her testimony. I want to follow a little bit on what
you have said. As you know, a premise of the welfare reform bill
and I think thought generally about welfare reform outside this
committeeis that it has to deal with child support enforcement
first, as Senator Moynihan said; but then, if you are going to deal
with the problem, yot: also have to have some enhanced training
for people so they can upgrade their skills, get a job, go to work,
get off of welfare, and you also need a day care component for a lot
of women who work and who would work if they had some day
care. A basic rationale of this bill is that the savings that come
from child support enforcement can be used to provide the en-
hanced training and some day care.

So, if you take the money saved in child nipport and rip it out of
the bill, it presents a I.. lem as to how you would fund enhanced
training or he day care services.

So, I don't think that you have any disagreement here on the
basis of the emphasis on child support and the necessity of child
support, but it is a part of the total package; if you pull it out, then
you have to find another $100 or $200 million in training and child
care. I don't know, in this environment, where we would find that;
I think welfare reform would then be in danger.

Congresswoman ROUKEMA. Senator, let me speak f that issue
and make a few observations. I hope I didn't sound as pessimistic
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as Senator Moynihan understood, except that we are talking on the
House side not ofis it $2.8 billion?

Senator MOYNIHAN. $2.8 billion, yes.
Congresswoman ROUKEMA. On the House side, we are- -
Senator MOYNIHAN. Excuse me. It is $2.3 billion.
Congresswoman ROUKEMA. $2.3 billion, and on the House side,

we are speaking about $5.8.
Senator MOYNIHAN. Right.
Congresswoman ROUKEMA. Which is a significant difference. I

am simply saying that, realistically, in the circumstance of the
summit to reach a $23 billion plus deficit reduction package, it may
prove to be an impossible situation.

On the House side, there is no quid pro quo relating to child sup-
port in terms of paying for the package. I do not believe that the
lynch pin of the Senate bill is really the savings on child support. I
think there are some other factors there. Howeverand here I go
back to the question that we must all face as policy-makerswe
must also recognize that we are speaking about millions of other
women al .1 children who are not presently on the welfare rolls but
do need that simple justice because they hold their legal child sup-
port orders, and they are working very hard to stay off the welfare
rolls.

So, I think this help is necessary sooner, rather than later. I
simply don't want to see it held hostage if the event occurs that the
negotiations break down and we are not able to do the right thing,
which I think would be to pass a welfare reform package that does
meet the deficit targets. If that doesn't work out and with the un-
certainty in the markets and the uncertainty in those negotiations,
I am simply making a plea that we do simple justice for all the
other orders that are out there.

Senator BRADLEY. So, your recommendation to us would be to try
to do the welfare reform package that we have?

Congresswoman ROUKEMA. Yes.
Senator BRADLEY. And keep child support in that package?
Congresswoman ROUKEMA. That is the first objective.
Senator BRADLEY. The first? Then, if it looks as if welfare reform

is not going to happen, then you would urge us to remove the child
support enforcement provisions?

Conpesswoman ROUKEMA. Correct. Nothing I have said should
diminisl, our support for a welfare reform package.

Sen'.,or BRADLEY. That has child support as a part of it?
gresswoman ROUKEMA. Absolutely.

Senator MOYNIHAN. Clearly stated. A number of colleagues have
joined us. Representative Roukema has just been talking to Title I
issues. Senator Chafee or Senator Mitchell, would you like to ad-
dress this matter?

Congresswoman ROUKEMA. Senator, excuse me. There are two
points that I think should be made, and I would be derelict if I did
not make them. Senator Dole, your colleague, is a Senate cosponsor
of my amendment package that was introduced, and he introduced
it on the Senate side.

I would also like to point out, Senator Moynihan, that your bill is
far preferable to the package on the House side. It is stronger and
it is consistent with the amendments that I put forth in a couple of
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areas, primarily in the fact that it requires mandatory wage gar-
nishment with the handing down of the legal child support order.
The House provision unfortunatelythe House Ways and Means
provisionis not as strong and not as direct. It is only indirect in-
centive to the States with regard to wage garnishment; and I cer-
tainly hope that the Senate is going to hang tough on this particu-
lar issue because it is the lynch pin of true reform along, of course,
with the interstate interceptor program.

Senator MOYNIHAN. I think we can promise you that.
Congresswoman ROUKEMA. Thank you.
Senator MOYNIHAN. Senator Mitchell? Senator Chafee?
Senator CHAFEE. No, thank you, Mr. Chairman.
Senator MOYNIHAN. We thank you very much for your courtesy

in coming over, and we would like to congratulate you for all you
have done in the past in this field. You have legislation on the
books. We thank you, and we will pursue the matter further.

Congresswoman ROUKEMA. Thank you, and I congratulate you
for your leadership, Senator.

Senator MITCHELL. Mr. Chairman, I have an opening statement
that I would ask be made a part of the record. To expedite the
hearing, I won't read it now. I merely want to commend Congress-
woman Roukema and yourself, particularly for the leadership you
have demonstrated in this area. This is the first effort to achieve
comprehensive welfare reform in a half-century. There have been
many previous piecemeal efforts over the past several decades, and
I think the force that you have brought to this issue, the vigor with
which you have pursued it, placing it in the forefront of consider-
ation, are all commendable; and I hope very much that we are fi-
nally going to see legislation that, for the first time, is comprehen-
sive and combines basic concepts with the needed resources to meet
the task.

Senator MOYNIHAN. Thank you. I just want to say that earlier,
when you were on the floor, I remarked that last evening a bril-
liant work of legislative craftsmanship that you and Senator
Durenberger and Senator Heinzwith you as the managerand
Mr Chafee produced the catastrophic health insurance for 32 mil-
lion senior Americans. The question is whether we are going to be
able to do something equally important for children.

This week it was announced that there would be a 4.2 percent
cost of living adjustment for retirement benefits. Since only chil-
dren's benefits are not indexed, that translates into a 4 percent re-
duction for children. Our record over 17 years is not impressive: by
failing to require indexing of AFDC benefits, we have cut Social Se-
curity benefits for children by one-third. Congresswoman Roukema,
we thank you.

Congresswoman ROUKEMA. Thank you for your courtesy.
Senator MOYNIHAN. We now have a panel that consists of Ms.

Linda Wilcox, who is Director of the Division of Welfare Employ-
ment, Department of Human Services of the State of Maine; Mr.
Stephen He:ntz, our friend from Connecticut who was already
before us for a few moments; and Ms. Ann C. Helton, who is Execu-
tive Director of the Child Support Enforcement Administration,
Department of Human Resources in Baltimore, Maryland, speaking
on behalf of the National Council of Child Support Administrators.
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We welcome you all. Ms. Wilcox, your Senator, the distinguished
Senator from Maine is here. Perhaps he might want to say a wel-
come.

Senator MrrcHzu.. Thank you, Mr. Chairman. I am pleased that,
among the witnesses today, is Linda Wilcox, who is the Director of
Maine's Welfare, Employment, Education and Training Program.
That is a WIN demonstration program. It is known by its acronym,
WEET, in Maine. It has been operating for over 5 years and,
through its individualized case management system, has been
highly successful in helping AFDC recipients obtair. he education
and skills necessary to become self-sufficient. Ms. Wilcox, I thank
you for coming here today and for sharing with us your experi-
ences with the WEET Program in Maine.

Ms. Wiwox. Thank you, Senator.
Senator MOYNIHAN. Mr. Durenberger has come in, after a trium-

phant eniling on the floor last night. Would you like to say some-
thing!

OPENING STATEMENT OF HON. DAVE DURENBERGER, A U.S.
SENATOR FROM MINNESOTA

Senator DURENBERGER. Just briefly, Mr. Chairman. We have
been ecstatic in Minnesota by what happened when a bunch of
young people made believers out of all of us.

Senator MOYNIHAN. Oh, yes.
Senator DURENBERGER. You may think the only thing that went

on yesterday was catastrophic, but a million Minnesotans turned
out to cheer the impossible.

I was reminded, appropos of this hearing this morning, that a
week ago, when I wasn't sure we were going to be the World Series
winners, we were thinking about other things. There was an impor-
tant article that I am going to make part of the record here in The
Washington Post entitled "Fewer Students May Make the Grade;
Poverty Language Home Life Raise Barriers to Graduation." It
talked about a kindergarten class in St. Paul, Minnesota, and how
53 percent of the kids in the class of the year 2000 lived in single
parent households, and 81 of these kids-49 percent, almost 50 per-
centlived in homes where either both adults are unemployed or
the single parent is unemployed, and a lot of those other things.

When you put in context that kind of information about 5-year-
olds, the class of 2000, and across town, the class of about 20 years
ago is perft rming some of these miracles, you would like all of
those people to have that same opportunity. And yet, it is a strug-
gle to get there.

I think what we have been doing here is working to change atti-
tudes in this country about the income maintenance system, and
about the opportunities that a good income maintenance system
should insure. A good social insurance system, in effective work sav-
ings and investment in America, should be goals for everybody in
this room. Certainly these are the goals of people who have worked
to make the income maintenance system in this country work
better.

Senator MOYNIHAN. Could I just say, Senator Durenberger, that
your not-distant neighbor in Minneapolis has indicated that now
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one-third of the students in the school system are on welfare. That
is astonishing. Perhaps we will let the people who work with this
hands-on tell us more about it.

STATEMENT OF LINDA A. WILCOX, DIRECTOR, DIVISION OF WEL-
FARE EMPLOYMENT, DEPARTIENT OF HUMAN SERVICES,
STATE OF MAINE, AUGUSTA, ME

Ms. WiLcox. Thank you, Senator. In many significalt respects,
our WEET Program closely resembles the Jobs Program in the
Family Security Act. We applaud the subcommittee for having
drafted legislation that substantially changes the fundamental pur-
pose of public assistance.

Moving away from limited income maintenance and moving
toward comprehensive support for family independence; at the
same time this legislative obviously reflects the funding constraints
imposed by the Federal budget deficit. We realize this has been a
very difficult task.

From our experience, we strongly endorse the following provi-
sions in the bill: the wide range of education and training services;
the support for assessment, contracting, and case management; the
funding for child care and other support services; targeting of these
services to the most disadvantaged welfare recipients; the continu-
ation of child care and medical assistance after employment begins;
and policies for automatic income withholding and paternity estab-
lishment.

I wish to speak today specifically about one provision in the bill,
the disparity in the Federal matching rates for job programs activi-
ties. A 90 percent rate has been established for the first tier fund-
ing for the operation of the jobs program, with the exception of the
following administrative activities: participant assessments, case
management services, and developing agency participant contracts.
These activities are to be reimbursed at a rate of 50 percent. While
we fully support a 90 percent reimbursement rate to encourage
States to invest in substantive education, training, and job search
activities, the 51/2 years we have spent providing professional indi-
vidualized case management to Maine's AFDC recipients have con-
vinced us that this is the most critical service we have to offer in
helping participants break out of the cycle of poverty ani depend-
ency.

The availability of education and training programs and the pro-
vision of financial support for child care and transportation, while
necessary components in any welfare to work program, are of
themselves not sufficient for many welfare recipients. Their needs
must be identified and matched to existing programs. Entering into
these programs must often be negotiated, and counseling must be
available to deal with the personal crises that characterize the
lives of low income single parents.

A woman dependent on public assistance can easily lose confi-
dence in her ability to provide for her family without welfare. Feel-
ings of victimization, fear of failure, and lack of self-confidence
make risk-taking very difficult.

The case manager provides the encouragement, support, and con-
fidence building that so many welfare women need to succeed. In a
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world comprised of a maze of human service, education, and train-
ing agenciesall with their own entrance requirements, rules, and
organizational expectationsthe case manager is often the one
person the welfare recipient can rely on to help make her way
toward independence.

The foundation of our WIN demonstration is in the case manage-
ment syatem. Each participant is assigned an employment counsel-
or with whom she works closely through initial assessment, career
exploration, planning development, training, and job placement.
For case management to be effective, we have found the following
elements must be present: a thorough, on-going assessment of both
the participant's need and potential, an ability to solicit the partici-
pant's preferences in developing a contract, a knowledge of commu-
nity resources, a willinjness to move at the participant's own pace,
and the development of a trusting and cooperative relationship.

I have included an actual example of case management that in-
corporates these elements in my written testimony that I have sub-
mitted to you.

Senator MOYNIHAN. Yes. It is a very, very moving case.
Ms. Wilcox. A woman who had been on AFDC for 4 years and

who had been initially assessed as unemployable was able to over-
come her personal barriers and find a job through the compassion-
ate and skilled intervention of her case manager.

Our current employability plan incorporates the requirements of
the participant agency contract. Each step the participant will take
is preceded by a signed agreement, specifying what the participant
will do and what the case manager will do. We have found this
clear statement of the responsibilities of both parties to be an effec-
tive mechanism for structuring the participant's movement toward
independence.

We have also found that a high level of skills is required in de-
veloping and monitoring these contracts.

Three out of four of the groups that the Act specifically targets
long-term recipients, welfare repeaters, and teen parents who have
dropped out of schoolare especially in need of these assessment
case management and contracting services.

For these reasons, we strongly recommend that Congress encour-
age States to provide these critical services by matching State costs
at the rate of 90 percent. Thank you.

Senator MOYNIHAN. That was stated with the economy and di-
rectness we have come to associate with the State of Maine.

Ms. Wilcox. Thank you.
Senator MOYNIHAN. And also the persuasiveness. We are going to

hear from each of our panelists, and then we are going to talk
about it generally. Commissioner Heintz, if you would resume, sir?

[The prepared statement of Ms. Wilcox appears in the appendix.]
Mr. HEINTZ. Yes, sir. I had started earlier, but let me reintroduce

myself for the new members of the committee who are with you. I
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am Stephen Heintz; I am Commissioner of the Connecticut Depart-
ment of Income Maintenance. I am here not only representing my
own State and my department, but also my fellow commissioners
and their organization, the American Public Welfare Association.

We are here to talk about S. 1511, to suggest those areas where
we feel that the bill is very strong, to offer some comments where
we think the bill might be strengthened further.

I would like to start by saying that my colleagues and I are very
pleased that the bill does place such a strong emphasis on child
support enforcement. We agree with Senator Moynihan and other
members of this committee that parental support is the first line of
defense against public dependency. Stressing child support enfo,..ce-
ment not only accomplishes a recruitment of financial support that
may have been paid, but it makes a statement about what we as a
society feel the role of parents ought to -oe.

It is a central value in our society, and it ought to be a central
element of our public policy.

We also applaud the mandatory coverage of two-parent house-
holds. In 24 States, children are not eligible for assistance simply
because they enjoy the benefit of having two parents at home, and
the only way those children can gain support from the welfare
system in those States is if one of those parents should leave. It is
simply nonsensical to continue to penalize children in families with
two parents.

We are encouraged by the efforts of this committee and particu-
larly Senator Moynihan to make this a bipartisan I ill, and we are
very encouraged by the number of members on both sides of the
aisle who have cosponsored the legislation.

Poverty is not a partisan issue. Policies to better serve children
should not be a partisan issue. My colleagues in APWA represent
Republican and Democratic governors, liberals and conservatives.
We struggled for two years in our own effort and produced a bipar-
tisan report, which many of you have seen, called "One Child in
Four."

Senator MOYNIHAN. We surely have seen it. It helped us very
much.

Mr. HEINTZ. Thank you, Senator. I appreciate that, and we would
like to move forward with welfare reform in that spirit of biparti-
sanship, which is a tradition in this Finance Committee. My col-
leagues and I view welfare reform in the context of the mutual
rights and obligations of society and its citizens. On the one hand,
parents are obligated to support their children; but on the other
hand, Government must accept the responsibility to suppert and
assist families who are either incapable of supporting themselves
or who are working to become self-sufficient.

Within that context, we believe that welfare reform must include
three essential elements: first, a comprehensive approach to self-
sufficiency through meaningful welfare-to-jobs programs; second, a
more compassionate, equitable, and rational system of cash assist
ante benefits; and third, improved administration and delivery of
welfare services themselves. With regard to all three of these ele-
ments, we believe that S. 1511 can be strengthened, and we would
like to offer some suggestions for your consideration.
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We are pleased that the jobs program in the bill would be sup-
ported by a two-tiered funding system that includes some open-
ended funding. That is absolutely essential. The WIN demonstra-
tions that have been accomplished in States like Maine and Con-
necticut and a number of othersI think some 20 States now
have proved that thoughtful, comprehensive, tailor-made welfare-
to-jobs programs can work. They need a stable and adequate base
of Federal support to ensure that we continue on on the path that
we have trailblazed so far.

These are Federal dollars very, very well spent; in fact, they
yield savings, as we help people become self-sufficient.

But if participation in work or education and training toward
work is to be mandatory, as we agree it should be, we must pay
very, very close attention to Government side of the agreement, to
the support that Government must give to families as they move
forward.

The jobs program must be comprehensive. It must allow 2tates
flexibility to design a program that meets their particular and pe-
culiar economic circumstances, but it must also meet the clients
where they are. If they need remedial education or basic skills or
on-the-job training or supported work and grant diversion, we must
be able to provide those services. Under the language of S. 1511, a
State may include that full range of activities; we think it is very
important that States be required to recognize education and train-
ing as a part of a welfare-to-jobs program and not simply be al-
lowed, for example, to sponsor a job search program and call that
welfare-to-jobs.

That won't work to help today's recipients move into the jobs of
today and, more importantly, the jobs of tomorrow that provide
long-term career opportunity.

The agency side of the contract must also include essential sup-
port services, especially in the area of child care. The language of
the bill says that those required to participate must be assured of
child care. We would urge that that language be strengthened to
say that they must be guaranteed child care. It is simply impossi-
ble for a mother, a single parent, to meet her dual responsibilitk.o,
responsibilities that we all agree are so important: on the one hand
to take care of her children and to be a good parent, and on the
other hand to go out and gain the education and training and work
to become self-sufficient, if child care is not guaranteed as part of
that equation.

If I may be permitted a few more minutes, Senator?
Senator MOYNIHAN. Please, go ahead.
Mr. HEINTZ. My colleagues and I believe that the mutual obliga-

tions of society and its citizens are best expressed in written client/
agency agreements and best accomplished through case manage-
ment services. And as S. bill 1511 would provide, the process should
start with a comprehensive assessment undertaken by both the
agency and the family of its total needs and a family support plan
developed and a written agreement signed.

We think that those written agreements ought to be required in
all States, as well as case management, so that good welfare admin-
istration will be accomplished in all States, fairly, equitably, and
effectively.
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My last point, Senator, and I know I am beyond my time is thatwe believe
Senator MOYNIHAN. You are speaking for 50 States. So, take yourtime.
Mr. HEINTZ. Thank you very much. I appreciate that.
We believe that the final issue that must be addressed in welfare

reform, especially as we think about the economic future of thiscountry and the lives of children in that economic future, is theissue of benefits. It mast be a critical element of this new social
contract that we are all defining. In our view as welfare commis-
sioners, it is reasonable to expect able-bodied parents to work or toget the education and training that leads to work; but finales who
are engaged in that effort, which is a very intimidating, difficult
process, deserve to be supported at a level that provides for the
health and safety and decency of their children.

We all know that current benefits, as we look across the 50
States, are insufficient. We know that the current benefits struc-
ture is terribly cumbersome, and we know that it is out of date and
that, in fact, it does not reflect actual needs.

Senator, as you pointed out this morning at-3 many times in thepast, the value of the AFDC dollar has dwindled by a third justsince 1970. And frankly, we think that it is time to redress that
issue, especially if we are headed into bad economic times. If a re-cession is coming in the next several years, or five years or when-ever it may strike, it is important that we put in place today the
kind of mechanism that will protect children against the sufferingthat occurred in the last recession. We know, though, that it costsmore to live in some parts of the country than in others; and so,while we considered a national minimum benefit standard as partof our recommendations, we decided not to recommend it. It simply
may cost more, and if we had a minimum benefit that was ade-quate to support a family, for exam k le, in rural Tennessee, weknow that that same benefit would not be enough to sustain afamily in downtown Hartford, Connecticut.

So, we proposed, as did our governors, a nationally mandated but
State-specific family living standard based on the actual costs of
meeting those goods and services necessary to sustain families. The
family living standard would replace AFDC; it would replace food
stamps; and it would replace low income energy assistance as theyare available to families, thereby also greatly simplifying adminis-tration.

Cash assistance then would make up the difference between
earnings, between child support payments, and other incomethrough the family living standard concept, which is very consist-
ent, Senator, with your view, that cash assistance ought to be thelast resort after parental support and earnings. The benefits wouldbe based on the principle that it must always be more profitable towork than to rely on welfare; and in recognition of the current
fiscal constraints, we recommended this approach be phased inover a ten-year period.

Now, Mr. Chairman and members of the committee, if in 1987
we must put off a more equitable, fair, and appropriate system ofbenefits, like the family living standard, that is a political judg-
ment and a fiscal judgment and is up to the Congress to make that

85-457 0 - 88 - 3



60

judgment. But if so, if we must put it off, which I hope we will not,
we urge you at the very least to amend S. 1511 to include language
requiring a study by the National Academy of Sciences of the
family living standard and move forward, realizing that we must
come back to this issue and protect these children from reductions
in the purchasing power of their benefits and from the suffering
that results.

A similar provision to that is included in H.R. 1720, and we
would urge your consideration of it here.

In concluding, I am very concerned that this window of opportu-
nity that we have had last year and this year may soon close, and
we may find ourselves waiting for another decade, as we have
waited through the past ten years.

And if we don't address comprehensive welfare reform today in
this year in this session of the Congress, when a recession hits
and I hope it doesn't hit for years to comeif we haven't accom-
plished welfare reform, the people who will suffer the most are
single parents and children as they suffered in the past recession.
And if we do not include some effort to address the benefit pack-
age, even if it is only a study, we will not have accomplished wel-
fare reform in this session. So, I want to conclude by stressing how
important it is that Congress act tilt: year, even in the current en-
vironment of budget deficits and fiscal summits.

It seems that almost every day there is new evidence of the per-
sistent and devastating poverty in our midst. Yesterday's evidence
was the study by the Harvard School of Health about the suffering
of hunger in our country. As you heve said, Mr. Chairman, we
have unfortunately distinguished ourselves by becoming the first
society in history in which the poorest segment of our population is
the children. Our children must not wait for another time; indeed,
they cannot. Thank you.

[Tire prepared statement of Mr. Heintz appears in the appendix.]
Senator MOYNIHAN. Thank you, Mr. Heintz. While you were

speaking, Mr. Commissioner, your colleague, Mrs. Helton has been
agreeing and is indicating that. We welcome you this morning,
Mrs. Helton.

Ms. HELTON. Thank you.
Senator MOYNIHAN. And you are speaking on behalf of your na-

tional association, the National Council of Child Support Adminis-
trators.

STATEMENT OF ANN C. HELTON, EXECUTIVE DIRECTOR, CHILD
SUPPORT ENFORCEMENT ADMINISTRATION, DEPARTMENT OF
HUMAN RESOURCES, BALTIMORE, MD, ON BEHALF OF THE NA-
TIONAL COUNCIL QF CHILD SUPPORT ADMINISTRATORS
Ms. HELTON. Yes, thank you, Senator Moynihan. My name is

Ann Helton. I am the Director of the Child Support Enforcement
Administration for the State of Maryland. I am speaking, however,
today as the immediate past president of the National Council of
State Child Support Administrators.

It is nice to walk into this room where you have already strewn
rose petals about this program and to hear what is music to our
ears, and that is something we have all well known and other
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people are coming to know, and people like yourself and Senator
Bradley have known, and that is that we are the income mainte-
nance program of the next decade. That is, we will be expected to
fulfill some portion of the cash needs of families.

I am not disinterested in welfare reform in general. I am part of
a welfare reform team for the State of Maryland under the able
leadership of Secretary Messinga, and we expect to move forward.
We are sorry that New Jersey got there ahead of us, but we are
preparing ou- own welfare reform activity.

The good news is that the child support directors in the 50 States
and four territories have reacted quickly, with a lot of enthusiasm
and spirit to what Congress is trying to do and, in particular, your
bill, to make child support a more visible partner in welfare
reform.

Quite frankly, I was not sure what to expect from them because,
in the past, there has been concern about what we are doing and
are we just doing it well; are we doing it poorly; are we wasting
money? I see that you are now looking beyond that to say: We
want to make sure the linkage is in there in all the States to make
sure that you help contribute to families.

You have given us, or rather this program, almost pedestal-like
status. However, we feel our job is to take your bill and to realisti-
cally view it in light of what we are doing, what we are capable of
doing, and whether or not we can deliver on the expectations. We
think that is our job, and we think that is why we should talk to
you about it.

We want to couple your hope for improved services with im-
proved management; and we, too, would like to serve more people
and do it better. We believe that the major provisions of S. 1511 are
very, very good; and I will mention quickly that the centerpieces of
that positive effort are: immediate wage withholding. I was a bit
surprised that States took up that gauntlet as they did because
some of us are really just starting to feel the effects of the 1984
amendments regarding wage withholding, and they are positive.
But we also know that over 50 percent of our cases at one time or
another will be in arrears; and why are we kidding ourselves by
waiting 30 days, which is what the minimum Federal requirement
is today? We fully support immediate wage withholding; and in
fact, we would like not to have a good cause section, rather prefer-
ring that the only exception to immediate and automatic withhold -
ing be when both parents agree to make another agreement.

Second, we thank you for your emphasis and full support on
automated systems. I am hire to tell you today that the one major
hurdle to implementing the 1984 amendments, and would be so
also with your progressive moves in S. 1511, is the lack of automa-
tior. We thank you for your continued suppori, 'f preferential fund-
ing in that area, although limiting it to a point where you either
get in it or you are out of it; and we think that that is good.

You have tried to grapple with the paternity problem, and I use
the term prejorativ,iy because nobody really seems to be able to
put their finger on the paternity problem. I can openly admit to
you that all States do not do a strong and good job of establishing
paternity. None of us need to name names; we need to look to our-
selves about what emphasis we are putting on paternity.



62

I know that Congress as a whole has been concerned about what
are we doing and are we doing enough? Paternity is definitely a
lynch pin to welfare reform. The Council, however, does have a
slightly differing ...pproach in that we would think that the total
piece of paternity ought to represent a carrot and a stick ap-
proachcarrots being how to better fund the paternity pieces, and
the sticks being tighter and more clear mandates for all State laws
to improve the paternity establishment.

I have provided a prepared statement for the record.
Senator MOYNIHAN. It will be included.
Ms. HEuroN. I want to reiterate that I am glad to hear you say

that we help pay our own way; and that as a program, if you feel
forcedand I hope you will not to dismember any portions of this
approach, remember that we are an investment with an incentive
for children.

[The prepared statement of Ms. Helton appears in the appendix.]
Senator MOYNIHAN. And you area moral statement as well, I

think.
I thank this panel very much. I know that my two colleagues

have to be in three other places, and I would like to ask if they
wouldn't wish to make some comments first. Senator Chafee?

OPENING STATEMENT OF HON. JOHN H. CHAFEE, A U.S. SENATOR
FROM RHODE ISLAND

Senator CHAFEE. Thank you, Mr. Chairman. First, I think this
has been excellent testimony. I was particularly interested in the
point that Ms. Wilcox made about the contract that you have be-
tween the welfare recipient, or the client if you would, and the
State and setting for the duties of each. That is extremely interest-
ing; and Mr. Heintz echoed that as well. I think another point was
interesting, and I must say this is a learning experience certainly
for me here, and that is the experience that Maine has is appar-
ently duplicated in the Nation.

And that is that the majority of teenage dropouts from school
who subsequently become pregnant are not pregnant when they
drop out of school.

Ms. Wilcox. That is correct.
Senator CHAFEE. Thel the required to live at home point that

you were making. I certainly agree with that. Is that part of the
legislation, the requirement to live at home? I think the point you
made is a good one, that frequently there is stress and difficulties
at home; and that is probably the worst place, or at least not a
very good place, for the person to be.

Senator MOYNIHAN. I think we Aave presumption.
Senator CHAFEE. The presumption?
Senator MOYNIHAN. The understanding that there are times

when that is what you don't want.
Senator CHAFEE. Yes. Now, let me ask your experience on a prob-

lem. I saw the other day, a statistic that Maine has the lowest un-
employment it has had in 31 years, which is extraordinary. The
key point you made was the necessity for a good counselor and for
the counselor/client relationship that is so important. Can you get
the good counselors?
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Ms. Wilcox. Yes, Senator, we certainly can.
Senator CHAFEE. That is very labor intensive. In your illustration

of April Spring, or whatever her name was-
Senator MOYNIHAN. Smith.
Senator CHAFEE. April Smith. The time that that counselor

tookthree visits just to get her to realize that her overweight-
ness isn't going to keep her from getting a job, and on and on it
went.

Ms. Wit.cox. But I think the critical element here is that we
must have the resources to allow them to have small enough case-
loads so that they can do this kind of intensive work; and I think,
as we are working with our clients with ,-,Ialtiple needs, the need
for that kind of work increase,' I think probably you all know that
a high proportion of AFDC recipients are going to go off the rolls
within two years by themselves, with no help from programs like
ours. That is why the funding level is E.-,) critical if we are going to
really make an impact on that part of the population who will not
be able to get off on their own.

Senator CHAFEE. I suppose there is greater satisfaction when the
counselor can work with fewer people rather than having a mass of
counselees that he or she can't work with adequately. I must say
there was a note of discouragement through your testimony, when
you stated that those that you have gone to all this work with and
gotten them jobs, I think you said something like one-third of them
subsequently dropped out or lost their job for one reason or an-
other. I wasn't sure over what period that was, and you didn't give
it.

I ou said: "A follow-up survey of WEET participants who got jobs
found that one-third of them were no longer working." Over what
period was that?

Ms. WILcox. That was over a 15-month period. We interviewed
our former recipients 15 months after they had gone to work. And
in fact, I think that that job retention rate is quite high. The other
way to look at that is that two-thirds of the participants were still
working; but I agree with you, Senator, our real concern is with
the one-third who had to stop working and the reasons for that. I
think essentially the reasons a.e because the kinds of jobs welfare
recipients can get in a State like Maine, even with the resources
we have to bring to our program, they are very risky jobs. Only 40
percent of our clients are getting jobs with health benefits. AFDC
recipients are earning just enough to get off of AFDC; when they
do, they lose their Medicaid as well.

Senator CHAFEE. I think that is a key point. I am interested in
this program and what we are trying to do here because of what it
is doing to the children of thy, country. I just feel that the failure to
dissociate Medicaid from income support payments is a disaster for
the country.

Ms. Witcox. ! think one of the most encouraging parts of the bill
is the extension of both child care and medical assistance after
someone goes to work.

Senator CHAFEE. My time is it I want to ask jus one quick
question. Each of youor perhaps you and then Mr. Heintzboth
of you have stressed the importance of day care for these recipi-



64

ents. Now, what worries me is that we sit up here and we will have
day care programs, but we get into enacting a zillion regulations.

My question is: Are these regulations frequently self-defeating, in
trying to require that the day care centers be run in such and such
a manlier, and the Government can't ever keep its hands off any-
thing. The result is that we are discouraging their establishment. I
suppose one of the big discouraging things we can't do anything
about was this liability insurance problem that has come up over
the past several years. That is separate, and we can't affect that;
but is there over-Government regulation so that day care centers
can't be established where they might perhaps be established?

Ms. WILCOX. This is not an area in which I am an expert. My
understanding is that it is not an area that is overregulated. I
think, however, we cannot expect the publicthe Governmentto
take over the responsibility the parents have for determining what
is in the best interests of their children. And I think one of the
things we try to do in the WEET Program is to educate our client
as to what to look for in good day care and then provide them with
the funds for finding it.

I agree with you. I don't think publicly supported day care cen-
ters could possibly begin to meet the need for day care in this coun-
try, and I think we have to look for alternatives.

Senator CHAFEE. Thank you. Thank you, Mr. Chairman.
Senator MOYNIHAN. Thank you, Senator. Senator Mitchell?

OPENING STATEMENT OF HON. GEORGE J. MITCHELL, A U.S.
SENATOR FROM MAINE

Senator MITCHELL. Thank you, Mr. Chairman. Just following up
on Senator Chafee's comments and questions. While we in Maine
are gratified at the decline in the unemployment, there is a con-
tinuing problem in the level of compensation for those employed
and the fact that the unemployment figures increasingly include
persons who are employed part time. The method of determining
the rate of unemployment is imperfect because it lumps in as em-
ployed a person who may only be working far less than full time
and, therefore, receiving compensation reflecting that level of work
and also increasingly doesn't have the health insurance benefits
that Senator Chafee so correctly identified. That is really one of
the crucial aspects of the problem.

And you should know that we are working on that. We are going
to try very hard in this session of Congress to deal with that prob-
lem, to make certain that people do not have an incentive to
remain out of work in order to retain some form of health insur-
...ace

On the question of case management, Ms. Wilcox, I want to ask a
question regarding the administrative matching rate. Throughout
its history, the WIN Program has been caught between two con-
flict;ng objectives, the first to immediately reduce welfare expendi-
tures by quick job placement and the other to help individuals in-
crease their ability to achieve self-sufficiency by improving their
education and skills so that, once they do gain employment, they
can remain there.

70
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Now, this Act reduces the Federal matching rate to 50/50 for ad-
ministrative functions such as case management and assessment in
an effort to place more emphasis on actual skill development. Myquestion is: Can you specifically define what you believe to be ad-
ministrative functions and the role that case management plays in
your WEET Program? And would it be possible for WEET to oper-
ate successfully without adequate case management?

Ms. WILcox. To answer the questions in reverse order, no, we
certainly could not operate the WEET Program as it exists today
without good case management. I think that there certainly are ad-
ministrative activities that are legitimately matched at a 50 per-cent ratecertain things like program planning and implementa-
tion; fiscal management, staff trainingall the things we have to
have in place to actually implement a program.

But in our minds, the activities that I spoke about earlier and
that you just mentioned, Senator, they are our direct service. They
are the services we are providing directly to clients, and I can't em-
phasize strongly enough that the only way to access education and
training services for a large number of AFDC recipients is to pro-vide them with this kind of support. I simply don't believe there
are a significant number that are going to find the services ontheir own, and we need to do more than just tell them it is okay to
get job training or to go to school and that we will provide you
some child care and some transportation so that you can do it.

Senator MITCHELL. I want to ask you just one more question, Ms.
Wilcox, about the participation rates. We know that individuals
with multiple barriers to employment can require expensive and
sometimes long-lasting services, certainly for a longer period of
time than some others who are more readily adaptable to the workprograms.

Now, the administration has proposed and the committee is now
considering imposing participation rates in this welfare reform leg-
islation. There is some disagreement s_mong members in both theHouse and the Senate as to whether mandatory participation rates
in work programs would result in helping more people find jobs
and leave the welfare rolls, or have the reverse effect of helping
only those who are the most job-ready in order to meet the partici-
pation rates end neglect those individuals who would otherwise
remain on the rolls for longer periods of time.

In your opinion, how would States be most likely to adapt to ajobs program that requires a certain percentage of the welfare pop-
ulationsay 20 or 30 percentto participate?

Ms. Wilcox. I think it woul' ntirely depend on the level of
funding that would be avail& ) States. I think the very worst
position States could be put in is to be required to enroll a certain
proportion of their AFDC population, but then not given sufficient
funding to serve them adequately, to give them substantive serv-ices.

Senator MOYNIHAN. May I interject that we are going to hear re-search findings later on in this hearing that will directly support
what Ms. Wilcox just said.

Mr. HEINTZ. May I add a comment there, Senator?
Senator MITCHELL. Go ahead.

r'1
f
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Mr. HEINTZ. Thank you. I would like to make a strong statement
against arbitrary and mandatory participation rates, especially if
they are linked to sanctions as the Administration has proposed.
They will lead States, out of desperation and a necessity to be in
compliance, to take the easiest, quickest route, which may be just
mandatory job search assistance, for example, and may in fact
meet the compliance but will do nothing to prepare the welfare re-
cipient for the long-term self-sufficiency and independence that we
all want to achieve.

I think that, instead of mandatory participation, we need a pro-
gram that gives States the funding and the flexibility and requires
the kinds of activities that Ms. Wilcox has talked about, that we
have all talked about, to prepare welfare recipients comprehensive-
ly for success in the job market and not for short-term placement
and ultimate failure. And participation rates may drive that pro-
gram to be skewed toward that short-term success.

Senator Mrrc_tELL. I would like to ask, if I could, one mere ques-
tion of Ms. Wilcox, Mr. Chairman.

Senator MOYNIHAN. Yes.
Senator MITCHELL. What percentage of the population receiving

AFDC in Maine is currently participating in WEET? And what
effect would a mandatory participation rate have on your program?

Ms. Wilcox. We are currently able to reach only 50 percent of
the AFDC families in Maine. By that I mean that we have staff
who are located in areas where 50 percent of the population could
come in for service. Of the total AFDC population, only about 13
percent are actively working in the WEET Program at any time;
and that, of course, is partly because of the fact we can't even get
to the 50 percent of the population and another factor is the high
proportion of AFDC recipients who are never registered with the
WEET Program because they are assessed by the eligibility work-
ers as having too many barriers, that they are essentially deter-
mined unemployable.

So, I can't do the math quickly in my head, but I think what is
clear is that the level at whi h we are currently funded, we would
essentially have to change the way in which we operate our pro-
gram if anything approaching a 50 percent participation rate were
catablished.

Senator MITCHELL. Thank you, Ms. Wilcox. Thank you, Mr.
Chairman.

Senator MOYNIHAN. Thank you, sir. Senator Durenberger?
Senator DURENBERGER. Mr. Chairman, just one question. I won't

delay the panel. We here are all asked: Do we support national
healthwe don't call it health insurance any morebut a nationa.
health plan? And the idea is: Is it even possible to provide health
coverage for everybody? And the answer is not an easy one any
more because it is not just one plan; it is a variety of approaches to
ensure access to medical services and health services for all people
through a variety of approaches.

But in the 1984 Child Support Enforcement Amendments, we re-
quired State child support agencies to- -I think I can quote the law
here"petition for the inclusion of medical support as part of any
child support order whenever health care coverage is available to
the absent parent at a reasonable cost." Now, we have a recent
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Census Bureau report that tells us that health insurance coverage
was included in only 44 percent of the child support awards.

And I also understand that, even after medical coverage is
awarded, there is not a lot of effort to find out whether this was
ever actually enforced in any way. So, the question is: What is the
problem? And what, if anything, can we do as a part of this reform
effort to ensure that more children are awarded medical coverage
and that the coverage will actually exist in terms of a support
order?

Ms. HELTON. I think that, first of all, we would have to examine
the reasons why only 44 percent. Remember that it has to be avail-
able to the employee. So, in other words, on some proportion of the
orders, there wnn't even be that question. It won't be able to be or-
dered. Other than that, I think you could go into all kinds of dissec-
tions about the remaining percentages and why they didn't get it.

I would have to say that probably there is spottyfrom talking
with my colleagueseffort to do this. I know in my own State,
when the policy was implemented and we later did some little
quality control, to go around to make sure that they were asking
for it as pro forma, matter of course, when they went to court
consent order or notI found that there were prosecutors who had
not yet bought into this or who were ignoring it. Consequently, I
threatened not to pay them unless they did that. They were re-
quired to do it.

That got their attention, but I can tell you that, if you are in a
very, very large State with lots of contracting for legal services,
you will have to spend an inordinate amount of time making sure
they have done it. Vv e are having problems maintaining follow-up
and enforcing on medical support orders. It is a huge problem.

The devious ways in which people will not comply with court-or-
dered medical insurance would amaze you. It :3 unbelievable. One
man I know, who is covered under Blue Cross-Blue Shield, was re-
quired to have coverage for his children. He subsequently moved
from one of the wealthy counties in Maryland to the City of Balti-
more. He decided that he would change his package, and he bought
into a small, virtually unknown HMO. The mother and ,;;Lild none-
theless were some 50-60 miles away. She had absolutely, virtually
no access to the coverage.

Senator DURENBERGER. Oh, yes.
Ms. HELTON. We asked the people who administered that court

order to take him into court for contempt because we felt it was de
facto, that he had not complied. I was just giving that as an exam-
ple.

Senator DURENBERGER. Yes. I appreciate that.
Ms. HELTON. There are a hundred ways for people to pervert and

subvert medical insurance, and I think we have to become more
savvy about how to overcome that.

And by the way, while ynn 2re back in the room, I would like to
mention thet the current I resiaer,t of the National Council is Ms.
Bonnie Becker from your home State, who works very closelywith- -

Senator DURENBERGER. She did a lot on that 1984 legislation;
Bonnie Becker did.

Ms. HELTON. That is correct.
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Senator DURENBERGER. I am glad you recognized her.
Ms. HELTON. I am here representing her and all the rest of them.
Senator DURENBERGER. Right.
Senator MOYNIHAN. She would be here today, but she is out on

the street, waving.
Senator DURENBERGER. Yes, her homer hanky, right. [Laughter.]
Senator CHAFEE. Mr. Chairman, I have a quick question for Ms.

Helton. First, if I were going to be chased with a support order, I
wouldn't want Ms. Helton to be the one chasing me. I will tell you
that for sure. [Laughter.]

Second, one of the points you make is quite controversial here;
and that is "improved paternity performance through mandatory
blood testing." Now, that is probably the way you track down a lot
of these fathers, if you can do it. Now, there are constitutional
problems whether the person is testifying against himself through
mandatory blood testing. We don't have much time. Could you
answer briefly: Have you ever seen that in action? Do you know of
any State where they do that? And how has it worked?

Ms. HELTON. We do it in Maryland, although we presently have a
new piece of little case law which has thrown us for a loop.

Senator CHAFEE. Suppose she has been friendly with a group of
six and she names one of those?

Ms. HELTON. She names all the possibilities.
Senator CHAFEE. She names the possibilities?
Ms. HELTON. Yes.
Senator CHAFEE. And you track them down through mandatory

blood testinghave you ever tried it?
Ms. HELTON. Yes, sir. If they refuse to voluntarily submit to

blood testingbecause remember, in a paternity case, blood testing
is the only empirical piece of evidence. There is nothing else. There
really is nothing else there.

If he does notand it is "he" usually, obviouslyif he does not
agree to voluntary blood testing, we get a court order to require
him to submit to a blood test. That is common practice in the State
of Maryland.

Senator CHAFEE. And it is petty accurate? I mean, it is very a
curate, I presume.

Ms. HELTON. We have a high probability standard, and we typi-
cally submit it as evidence. Usually, he consents. First of all, most
of our fathers consent before a blood test. Another high percentage
consent after the blood test. And only a few of our cases are litigat-
ed. The honest fact is that we don't take many paternity cases to
court.

Senator CHAFEE. That is very interesting.
Ms. HELTON. Consent is the way to go. It saves a heck of a lot of

money. There are some due process questions because, typically,
`hey do not have counsel.

Senator CHAFEE. All right, fine. Thank you very much, Mr.
Chairman. Thank you all on the panel.

Senator MOYNIHAN. I would like especially to thank the panel.
These are the people who are there. Ms. Wilcox, if I were in trou-
ble, I would want you to be helping me. Ms. Helton, if I had been
abandoned, I would want you to take my case. Mr. Heintz, if we
'ceded some social policy, I would want you to be devising it.
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. May I just ask the panel a question? Mr. Heintz said there is a
window of opportunity which may be closing here? Would you
agree?

Ms. Wilcox Yes.
MS. HELTON. ;es.
Senator MOYNIHAN. You all agree. We are going to hear from a

number of people now who don't think this legislation does enough.
I would put myself among them, but I would hope everybody keeps
in mind that the opportunity to do nothing is right there before us.
We have done it before, and the only people who suffered were the
children.

I will give you a little bit of New York counsel on these things.
There is a saying around the crin inal courts in New York that the
lawyer always goes home. That is particularly around the criminal
courts in Brooklyn. [Laughter.]

The opportunity to turn down this opportunity to help children
on the grounds that it is not helping them enoughchildren aren't
being asked about this, are they? Thank you all very much.

Ms. HELTON. Seize the moment.
Senator MOYNIHAN. Seize the moment. Yes.
We now have a panel. I would ask to come forward Dr. Douglas

Glasgow, Vice President of the National Urban League. And be-
cause we were a half hour late getting started because of the sched-
ule of the House of Representatives, I am going to ask Ms. Susan
Rees of the Coalition of Human Needs and Mr. Arthur Keys, who
is Executive Director of the Interfaith Action for Economic Justice,
if they would join Dr. Glasgow in this panel.

I am going to have to step aside, and my colleague will preside
for just a moment.

Senator CHAFEE. Good. Why don't we go right ahead now. if ev-
erybody will try to observe the time limitations, we will appreciate
it. Dr. Glasgow, why don't you start? All right, doctor. We are very
glad you are here. Why don't you proceed?

Mr. KEYS. Senator Chafee, before you start, could I ask my col-
league to come to the table and join us?

Senator CHAFEE. Sure. Come right ahead. Dr. Glasgow?

STATEMENT OF DR. DOUGLAS G. GLASGOW, VICE PRESIDENT,
NATIONAL URBAN LEAGUE, INC., WASHINGTON, DC

Dr. GLASGOW. Senator, thank you very much. It looks as though,
Senator, that you are here alone, and I am sorry that the distin-
guished Senator Moynihan had to leave.

Senator CHAFEE. He will be right back. Each of us have demands,
but I want you to know that staff is here. We are following this.
There is a record. So, don't feel that you are speaking only to one
Senator.

Dr. GLASGOW. Not in the least. I just missed the opportunity to
thank the Senator very much for his initiative and also for the op-
portunity which he afforded us to come in and it with him and
discuss this legislation.

Senator CHAFEE. He is intensely interested and has spent a lot of
time on it.
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Dr. GLASGOW. I appreciate this opportunity to offer the Urban
League's approach and recommendations, in light of our long-term
work in social welfare reform. In lieu of this discussion, however, I
am submitting the full text for the record.

Senator CRAFEE. Right. If you can stay within your time limit of
5 minutes, please.

Dr. GLASGOW. I would hope that we are starting now.
Senator CHAFEE. Right. We will give you a 30 second break.
Dr. GLASGOW. Thank you. Our perspective on welfare reform is

framed by seven guiding principles, which stem from the Urban
League's historical and current experience at identifying and meet-
ing social service and economic needs of primarily poor individuals
and families.

Key areas of long-standing service include education, job train-
ing, and other employment-related services, which we believe con-
tinue to be the key to welfare reform.

Before I proceed with our specific comments and recommenda-
tions in regard to S. 1511, I must first stress that the National
Urban League, in its extensive work on welfare reform with mem-
bers of both houses of Congress, has repeatedly emphasized the
need to address the broader issues of poverty and unemployment in
this country.

In prior testimony before various committees and subcommittees
of the House and Senate, we provided extensive analysis and per-
spective on theca: two national problems, including the growing
phenomenon of the working poor, which was referred to here earli-
er this morning. The National Urban League fully intends to keep
these issues before the nation and Congress and is committed to
fashioning creative, humane, and effective pans for their solution.

Senator CHAFE& And for that, we thank you and encourage you.
Dr. GLASGOW. I appreciate that, Senator. The Urban League is

encouraged that both houses of Congress have recognized the need
to address the problems of at least one-third of America's poor,
namely the parents and children who are the recipients of AFDC.
Indeed, we must and can be successful with this population of poor,
and we approach the hearings with this spirit and commitment.

To strengthen families both economically and socially, welfare
reform proposals must reflect what we have learned about AFDC
through research and direct field experience.

It is imperative that we incorporate what we know about the re-
alities of AFDC and poverty. In light of what we know about
AFDC, the Urban League has generated seven principles as a
guide. I should like to highlight the following comments on and
recommendations for S. 1511.

First, we are encouraged that Senator Moynihan's bill has taken
a positive step toward strengthening families by mandating the
AFDC-UP Program for all States and allowing for State improve-
ments upon current AFDC-UP law. We urge that this provision be
adopted fully.

Second, we are pleased to learn of Senator Moynihan's intention
to include language in S. 1511 that would place community-based
organizations at the planning, program design, and service delivery
levels of education, training, and employment programs. This is es-
pecially important if we wish to utilize the entire continuum of
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service delivery systems available to us in implementing welfare
reform. We urge again that S. 1511 be amended to adopt such lan-
guage.

The National Urban League, however, is deeply concerned about
those provisions of S. 1511 which are not compatible with the prin-
ciples we consider to be of high priority. Our principle (2) addresses
the issue of parental support for their children through equal
access to income through viable employment. The National Urban
League prefers placing primary national emphasis on improving
the labor market system and the means of getting into and staying
in that system as the first avenue by which parents can support
themselves and their children.

By placing first emphasis on the child support collection system
and by particularly proposing immediate mandatory automatic
wage withholding, as occurs in S. 1511, we feel this feeds into the
distorted and rather disruptive public perception that all poor fa-
thers are assumed to be irresponsible and unwilling to support
their children.

The impact of this message is especially detrimental to Black
Americans, in light of the fact that Blacks remain disproportion-
ately the poor and disproportion rely the unemployed. Based upon
our analysis of 1985 child support and other income-related data,
as well as findings from studies prepared for HHS by the Bush In-
stitute of Child and Family Policy in 1985, national chi .support
collections would be greatly increased if more emphasis was placed
on higher income fathers; and it is highly doubtful what it will
really do in the collection from low income fathers.

Urban League principle number (3) states that families and indi-
viduals having multiple barriers to employment such as a lack of
education, skills training, work experience, and long-term spells of
poverty and unemployment, must be targeted for intensive services
that facilitate their transition to the labor market.

S. 1511 fails to meet this most critical principle. It must be
amended to include major improvements in its "JOBS" program
emphasis by: assuring that States provide at least basic education,
skills training, and other employment related services; placing em-
phasis on voluntary rather than mandatory participation; provid-
ing clear and strong Federal directives and performance standards
for meeting the needs of the long term and those at risk of becom-
ing long-term AFDC recipients; and lastly, providing satisfactory
guarantees that appropriate, safe, and quality child care be avail-
able to "JOB" participants.

Poor families must not be forced to choose between the threat of
loss of income through abusive sanctioning at program implemen-
tation levels or placing their children at risk in child care arrange-
ments that could bring them physical and/or emotional harm.

Senator CHAFEE. Dr. Glasgow, I will have to ask you to wind up
now, if you could, please. Why don't you take another 30 seconds?

Dr. GLASGOW. Good. Our final principle stresses a system of
social welfare benefits that must be economically just and promote
the strengthening of the family. We are concerned about the ex-
panded waiver authority which would be given to the States. It is
our view that this provision essentially paves the way for eventual
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abandonment of 50 years of responsibility and sensitivity on the
part of our Federal Government in the employment area.

We also feel in the end, while we stand critical of some elements
of S. 1511, we are prepared to continue our working relationship
with the Senator and with members of the Senate. We feel that, in
its child care provisions, in its family support perspective, it is rich
and has great potential. We feel that it must be strengthened, par-
ticularly in the areas of employment and the satisfaction of ade-
quate care for children and poor families. Thank you.

[The prepared statement of Dr. Glasgow appears in the appen-
dix.]

Senator CHAFEE. Thank you.
Senator MOYNIHAN. Thank you, Dr. Glasgow. We read your testi-

mony in advance. We appreciate it very much. Our pattern is, of
course, to hear from everybody on the panel, and then we will talk.
I suppose, Ms. Rees, you are next.

STATEMENT OF SUSAN REES, EXECUTIVE DIRECTOR, COALITION
ON HUMAN NEEDS, WASHINGTON, DC

Ms. REES. Thank you, Mr. Chairman. The Coalition on Human
Needs, of which I am the director, is an alliance of over 100 nation-
al religious, civil rights, labor organization, and others concerned
about the poor, minorities, children, women, disabled, and elderly
people.

I want to thank you for the opportunity to share our views with
you today and ask that my full remarks be recorded in the record.

Senator MOYNIHAN. Of course.
Ms. REES. Like you, we are eager to see changes which would

help reduce poverty in this country by improving opportunities for
AFDC recipients. Ultimately, we would like to see enacted reforms
which may not be possible this year, like a national minimum ben-
efits standard.

If fiscal constraints prohibit such changes now, we hope that at
least this Congress will make the initial commitment to do so. Cer-
tainly, we hope that you will not take any steps backwards, just for
the sake of doing something about welfare reform this year. Unfor-
tunately, certain aspects of two bills pending now before this com-
mittee, we believe, do take some steps backwards.

The Coalition objects to the philosophical underpinnings of the
block grant approach in both your bill, Mr. Moynihan, and in the
Dole bill, S. 1655. The difference that we see is one of degree, with
the Dole proposal endangering the support system of larger num-
bers of people in all States.

In 1655, 22 programs would be effectively wiped out in all States,
including Medicaid, food stamps, AFDC, and SSI programs, which
poor children, aged, blind, and disabled people depend upon. S.
1511 would make this possible in AFDC and six other programs,
but that would be limited to ten States.

I do want to mention that the bill you have introduced, Senator,
makes several needed positive changes in the welfare system, in-
cluding nation-wide AFDC UP, strengthened child support enforce-
molt, and new transitional child care services.
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However, improvements such as coverage of two-parent families,
we believe, are insufficient to overcome the extreme hardship the
bill could work on some unknown number of children in poor fami-
lies. The Board of our Coalition last month agreed that we could
not support S. 1511 as it currently is written. A similar position
has been taken independently by a number of organizations, in-
cluding the National Board of the YWCA, the Child Welfare
League of America, the Women's Equity Action League, the Na-
tional Council of Churches, the National Council of La Raza, the
National Association of Social Workers, and the AFLCIO.

In addition, I have been even a statement expressing similar
views signed by 14 scholars, including such long-time students of
the welfare system as Herbert Ganz, Mitchell Ginsberg, Frances
Fox Piven, and Alvin Shore. I would like to offer that also as a
statement for the record.

Senator MOYNIHAN. That will be put in the yecord, and we will
be very happy to have it.

Ms. Rm. Thank you. I am sorry he can't be here today.
Senator MovNIHAN. Do you have a copy of it?
Ms. REES. I do have copies.
Senator MOYNIHAN. Can you send one up to the desk?
Ms. REES. I will give one to you directly, if you like.
Senator MOYNIHAN. Good.
Ms. REES. We all share a number of concerns, but I would like to

concentrate my remarks on three of them: the waiver provision,
the structure of the jobs program, and the child care section. Al-
though I will refer mainly to S. 1511, similar and greater flaws can
be found in S. 1655.

The most serious implications, we believe, are in the waiver title.
By allowing even 10 States to create their own block grants out of
seven Federal programs, including AFDC, the fundamental princi-
ple of the entitlement of poor children to Federal income support
will in effect be destroyed.

S. 1511 specifically states that the purpose of the waiver is to
grant States maximum flexibility to experiment with new ways of
using funds. The bill specifically authorizes changes in eligibility
classes, benefit levels, and forms of assistance. All Federal statutes
and regulations in seven different programs could be waived. We
understand that one rationale for this title is that the present ad-
ministration has repeatedly denied requests from States which
want to exercise existing waiver authority under section 1115 of
the Social Security Act.

The problem that we see, however, is in the administration of
cursent waiver authority, not in the law itself. Besides eliminating
basic standards for conducting AFDC, the waiver authority would
remove standards from other carefully crafted programs, including
some in this bill, and the important 1980 program to encourage
States to reduce foster care loads.

We believe also that services should be tailored to each individ-
ual's needs and that the employment/training program must set
forth a minimum number of education, skills training, and related
services that must be available to people participating in the pro-
gram.
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I would also like to leave with you a copy of the overview of a
report we have done after monitoring four block grants in eleven
States over the past 3 years. This was done under a Ford Founia-
tion grant; and what we have found is that States cannot always be
relied upon to make decisions and to use 1: .deral funds in ways
that most benefit people who are in the most need. My written tes-
timony refers to a number of the things that we have found, but let
me just mention one case which brings up the problem of civil
rights enforcement under a block grant approach.

This case we discovered unexpectedly in the State of Louisiana,
where a local employer violated Federal labor standards in employ-
ing JTPA workers at a feed plant that was built by community de-
velopment block grant funds. The JTPA workers, three-fourths of
whom were Black residents of the area, described flagrant abuses
of health, safety, and wage and hour rules. State JTPA program of-
ficials refused to take employee complaints to the Department of
Labor because DOL had ignored similar complaints in earlier cases.

Senator MOYNIHAN. Ms. Rees, we are going to have to keep
people within a time limit, and we do have that testimony.

Ms. REES. All right.
Senator MOYNIHAN. And JTPA is not really in our province here

on the committee. I am going to ask that we keep each person to
their time; and if we have additional time later, we will go forward.
Thank you very much.

Ms. REES. Thank you.
[The prepared statement of Ms. Rees and the requested informa-

tion appears in the
Senator MOYNIHAN. And MIN, Mr. Keys?

STATEMENT OF REV. ARTHUR B. KEYS, EXECUTIVE DIRECTOR,
INTERFAITH ACTION FOR ECONOMIC JUSTICE, WASHINGTON,
DC, ACCOMPANIED BY RUTH FLOWER, CHAIR, WELFARE
REFORM WORK GROUP, INTERFAITH ACTION FOR ECONOMIC
JUSTICE

Reverend KEYS. I am Reverend Arthur Keys, the Executive Di-
rector of Interfaith Action for Economic Justice. We are a coalition
of 29 national Protestant, Roman Catholic, and Jewish ecumenical
agencies and faith groups. We have worked together for the past 13
years advocating just Federal policies and programs for poor people
in this country and in the Third World.

I would like to ask Senator Moynihan if the full text of my testi-
mony could be entered in the record.

Senator MC"NIHAN. Of course, it will.
Reverend KEYS. And I would like to speak to some highlights of

that testimony. I would like to also acknowledge Ruth Flower, the
Legislative Secretary of the Friends Committee on National Legis-
lation.

Senator MOYNIHAN. All right. We welcome you.
Reverend KEYS. She is active in our advocacy, and Pat Tyson,

our Staff Associate, as well.
Our concern for the poor in this country is framed in a context of

hope. We know that the strength and resilience of this country's
economy is such that it can adjust to the new international eco-

6 u
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nomic realities in a way that serves all of the American people. We
advocate programmatic and policy changes that will enable people
who are now left out of the economic mainstream to participate in
and contribute to our national strengths.

I want to be clear. We seek an end to poverty, and it is by that
standard that we judge all legislation. When President Reagan put
welfare reform on the agenda of this Congress, we welcomed the
opportunity to explore with nembers of Congress ways to restore
and strengthen a collapsing bridge between welfare and self-reli-
ance for poor people.

I want to address my remarks specifically to Title II and the jobs
programs. We strongly support changes in the AFDC program that
would make it more possible for single mothers especially to move
from welfare to employment, but we oppose programs that require
all single parents to undertake this challenge on a Government-im-
posed schedule.

We urge this committee to examine the generally accepted as-
sumption that improvements in employment-related services must
be tied to required participation in welfare and workfare programs.
We specifically recommend the following: first, that welfare reform
legislation should acknowledge Government's broad role in pre-
venting and ending poverty; Erect assistance to poor families in
the form of income assistance or training assistance is secondary to
Government's duty to manage the economy in a way that allows
effective participation of all Americans.

Second, the bridges to employment that were dismantled in 1981
should be restored. Specifically, the gross income cap should be re-
moved from the food stamp program; the earned income deduction
should be made permanent; and Medicaid should be expanded to
cover the working poor. Low income workers, not just those on
AFDC programs, should be eligible to participate voluntarily in
education and training programs.

Third, participation in welfare-to-work programs should be vol-
untary. Fourth, work and training programs should provide useful
training that effectively improves participants' marketable skills.
Make-work programs should be abolished. Fifth, States should not
be permitted to require the participation of absent fathers in any
work or training program.

Sixth, child care must be legally guaranteed for anyone required
to participate in any program which takes parent caretakers away
from their responsibility to care for their children. Seventh, child
care allowances must reflect actual expenses. Eigl '1, additional
funds for education, job training, health care, subsidized child care,
and social services should be made available through existing chan-
nels without creating or expanding work requirements in the
AFDC program. Training services and employment assistance that
enable wage earners to keep up with our changing economy should
be available to people generally without regard to participation in
a welfare program.

In conclusion, we in the religious community want to work with
this committee to make progressive changes in the welfare system
that enable people to move from welfare to employment.

Senator MOYNIHAN. Thank you, Mr. Keys and Ms. Flower. Let
me say to you a number of specific things.



76

[The prepared statement of Reverend Keys appear in the appen-
dix.]

Senator MOYNIHAN. I want to say to Dr. Glasgow that your testi-
mony has been very helpful. We agree with you, or I ag-ee that we
ought to include language to place community-based orgenizaticns
at the planning, program design and service delivery levels of eciu-
cation, training, and employment programs. We think you are
right. You raised it with us early this year in informal conversa-
tions, and we have talked about this with people such as the panel
that appeared before youthose who do the workand they agree.
They think that is right.

Dr. GLASGOW. We appreciate that.
Senator MOYNIHAN. Well, you have been at this since 1902. You

know, the Urban League is not new to this subject.
I would like to say to Ms. Rees about the waiver provisions that

our provisions on the 10 waivers would absolutely not prohibit any
recipients' benefits or their eligibility to be reduced or to be denied,
and specifically include all the civil rights protection. I would hope
that people might consult their hopes rather than their fears.

There is just a legacy of an earlier time in our country that "you
can't trust the States. ' You are talking to someone who in recent
years has begun to have the view that you can't trust the Federal
Government. The States like New Jersey have asked for these
waivers. They know they are going to have Governor Kean who
can't do what he wants to do. We have included in our bill a
waiver for the State of Washington, that just can't wait to work
this out. They have problems just as New Jersey does.

These states have different economies, and different patterns of
life. Our legislation is very tightly designed to help the States, to
give them the flexibility to meet the specific needs of their welfare
caseload.

Senator Chafee, did you have any questions?
Senator CHAFEE. No, thank you, Mr. Chairman. I don't have any

questions. I just want a) thank the panel for what they have given
us here. We will review it carefully as we proceed with this matter.
Thank everybody for coming.

Ms. REES. Senator, may I make one response to your comments
just now?

Senator MOYNIHAN. You surely may.
Ms. REES. I think we all realize your very good intent and the

good intent of many of the governors, and we realize that Governor
Kean has received his waiver. We think that writing a provision
such as the one in the bill for Washington State is a good way to
construct a demonstration, but we feel there are conflicting provi-
sions in the bill where you try to guarantee protection of benefits
and civil rights. And then there are other sections where there are
actual purposes and encouragements to change benefit structure,
eligibility, etcetera.

Senator MOYNIHAN. Then let me make just one quick observa-
tion. I have been at this for a very long time, and if there is one
persisting idea I keep running into, it is that somehow out there in
the Nation there are forces, groups, institutions that are desirous
of seizing on this welfare population and putting it into some kind
of forced labor.
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If I had to trace it, it would go back to the idea of the reserve
army of the unemployed, about which we used to hear a lot in the
1930s. And I offer you the thought-and you don't have to agree-
that it is not true, not true.

What is true is that nobody really cares about these people, and
the less that is said about them, the better.

Mr. Heintz made the point that if you have some mandatory par-
ticipation provisions, there will be many places that will simply
say: Everybody has to participate in a job search program, no
matter what happens. In most jurisdictions, nothing is done for
these people-nothing to them or nothing for them. That is the
problem, and the children are the ones who suffer most.

Senator CHAFEE. I would like to echo that, Mr. Chairman. If we
were dealing with a tax bill, you couldn't find an empty seat in this
hall. And indeed, we would have to pipe it up to another room so
that everybody could hear about it because we might be touching
somebody's benefit. The problem is that all too few people are con-
cerned about the children and the devastating statistics that have
been mentioned here many times. So, I want to thank all of you for
what you have done in bringing attention of the public to these
issues.

You have been working on these issues for yearsthe Urban
League and the other groups hereand that is what we have to do.
You know, people just don't know that these children are the ones
who are losing out. So, we are dedicated to try to do something
about it, and thank you very much for your help.

Senator MOYNIHAN. Thank you all.
Reverend KEYS. Senator, could I just make one remark?
Senator MOYNIHAN. Surely.
Reverend KEYS. We would like you to look seriously tx our con-

cerns in terms of mandatory participation because we do feel that
there are some real concerns there for how that affects children
and how it affects implementation here. Our concern is coming di-
rectly from where you acknowledged; we are concerned about how
these delivery systems would affect children and young mothers,
and we have some serious concerns there which we would like you
to address F

We have proposed some specific amendments to the legislation
which would make the lack of assurances into guarantees or else
allowing a pe -son not to be forced into a job that would make
things much more palatable to us and many people in our coali-
tion.

Senator MOYNIHAN. Fine. We are going to hear some research re-
ports on that right now. But I repeat to you: Nobody is going Le
force these folks into anything; they are just going to forget about
them. That is what we have done for the last 20 years. That is how
we ended up where we are today. Thank you all very much.

Now, to conclude our morning, we have Dr. Judith Gueron, who
is President of the Manpower Demonstration Research Corporation
of New York. We welcome Dr. Gileron, who has been a great
source of help t') us and the work of the MDRC has been a great.
source of help to us also.

Dr. Gueron, you are well known to this committee and we wel-
come you, as you ,lome before us with some research findings on
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several of the matters that have specifically been discussed this
morning.

STATEMENT OF DR. JUDITH M. GUERON, PRESIDENT, MANPOWER
DEMONSTRATION RESEARCH CORP., NEW YORK, NY

Dr. GUERON. Good morning, Senator. I appreciate the opportuni-
ty to share with you today my observations and, given the time
available, I will limit myself to discussing the work and training
provisions of two of the bills before the committee, S. 1511 and S.
1655.

Often Congress must make decisions on social policy with strong
evidence of the problem but little certainty on the effectiveness or
cost of proposed solutions. Fortunately, we are in a very different
position today with regard to employment and training programs
for welfare recipients because of some very serious research con-
ducted since 1982.

Let me start by very briefly summarizing the message from that
research, and I will summarize my testimrv and ait you to in-
clude the full testimony.

Senator MOYNIHAN. Of course.
Dr. GUERON. Let me also note that it is impressive that most of

the proposals before the committee incorporate in one form or an-
other those lessons. First, we have learned that welfare employ-
ment programs can benefit both welfare recipients and taxpayers.
Across the States studied by MDRC, for example, we saw ..mploy-
ment rise between 3 and 8 percentage points, which translates into
earnings gains of between 8 and 37 percent.

Second, we have learned that we should nonetheless be modest
in our expectations. This is not a quick fix. Third, we have learned
that it costs money in the short run to save money in the longer
run. And finally, we have learned that much of the creativity and
will is at the State and local vels and that new legislation should
be designed to promote this and protect it. At the same time, we
see a continuing need for Federal funding.

Now, in translating these lessons into legislation, we should also
consider the Nation's 20-year history with the WIN Program. It is
instructive. 1'387 isn't the first time that Congress expressed a pref-
erence for work over welfare. With less consensus back in 1971,
Congress also required that all adult AFDC recipients with school-
age children register and participate in a welfare employment pro-
gram. In fact, given limited and later rapidly shrinking resources,
participation often became a paper process.

Now, what do the research and this experience suggest about
specific provisions in the work programs of the several bills before
us? In general, the bills support the idea of State flexibility. It is
indeed a keystone of the new legislation, but there are complex
ways in which particular features of the bills may undercut that
principle and stifle the kind of experimentation that has been
going on over the past few years.

For the remainder of my remarks, I would like to focus on four
:nterrelated issues that are likely to affect how States, in fact,
carry out the legislation: the availability of resources, targeting
strategies, service mix, and participation standards.
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First, funding. The extent to which congressional enthusiasm for
mandatory employment programs is actually translated into oper-
ating reality will depend on how much money the Federal Govern-
ment provides, the matching rates, and how much money the
States put up. Both S. 1655 and S. 1511 recognize the importance of
assuring that this country has a minimum national program and
wisely continue providing base funding at a 90 percent Federal
match.

A key point to recognize is that the availability of open-ended
funding, as in S. 1511, or a $500 million authorization as in S. 1655,
doesn't guarantee that there will be a $1 billion national program.
Since 1981, States have been entitled to draw down funds on a
dollar-for-dollar basis for job search and community work experi-
ence.

The General Accounting Office recently reported that States
have only very modestly matched these fut. Is to date. This suggests
that t7ie overall response may remain limited, although I am sure
there will be considerable variation across States. Failure to draw
down funding would not result from a lack of interest on the part
of States, but making available additional funds and requiring a
higher match does put a clear additional financial burden on
States. For example, under the WIN funding arrangement, if the
Federal Government provided $380 million as they did for a few
years in the late 1970s and early 1980s, States had to come up with
a $42 million match. Under S. 1655, if the Federal Government
really spent $380 million, States would have to put up $263 million
to draw that down.

Questions about the size of the financial investment that the
Federal Government and States will put into the new legislation
are critical to understanding how the programs are likely to really
be operated at the State level. Whil> the potential for additional
funding is encouraging, it shoula be recognized that at the same
time States are being asked to work with a much larger proportion
of the AFDC caseload. Based on 1985 data, for example, S. 151,
which requires participation from women with children as young
as three, would increase the size of the potentially mandatory case-
load from about 1.2 million women to about two million women.

S. 1655 would increase it still further because there are another
1.3 million women that have children under threP, and most of
them would be included under that bill. In addition, when you are
serving women with younger children, programs are likely to be
more expensive to provide the additional child care.

The second issue is targeting and requiring participation from
mothers with preschool children. If resources are too limited to
serve everyone, States must also decide who should be given priori-
ty. The current bills are informed by two distinct research studies.
One is the work by David Ellwood and Mary Jo Bane at Harvard
which suggested that a specific group of welfare recipientsyoung
never-married mothers who are high school dropoutsoften
remain on ,oe rolls for a long period of time. These findings have
created considerable interest in serving this group.

Second, there is MDRC's work based on studies primarily with
women with school-aged children that has shown that welfare em-
ployment programs have their smallest effects on the most job-
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ready. Knowing who benefits leastthe most employabledoesn't
always tell you who should be served, however. And there has been
a tendency to put the Bane and Ellwood work together with the
MDRC rk and assume that the most effective programs would be
those serving teen mothers.

However, it is _.:portent to stress that the research to date does
not support targeting teen mothers exclusively. Our findings on
program effectiveness are based on studies for women with school-
age children. We simply do not yet have solid evidence that manda-
tory employment and education services will work for younger
mothers or prove cost effective, although there is clearly a reason
to try this.

S. 1511 may have struck a good balance on targeting by mandat-
ing that 60 percent of the funds go to long-term recipients, recidi-
vists, and young mothers. S. 1655 also notes the importance of tar-
geting and identifies young mothers. However, concentrating serv-
ices on that young population and mandating a specific participa-
tion level may be risky at the current time.

The third issue is flexibility in program design. One of the most
remarkable developments in recent years has been the interest, ex-
perimentation, and sense of ownership that States have evinced;
and it is critical that Federal policy continue to foster this. It
should be recognized that, given the funding constraints that I :1st
mentioned, most States will have to decide whether to limit the
number of people they serve or the services provided.

I would suggest that we continue to leave this choice up to the
States. The research to date suggests that many different programs
can be effectiverelatively low cost programs and also higher cost
programs which some new evidence suggests may have delayed but
increasing payoffs.

We also have some hints in the research that some of the very
longest term multiproblem recipients may require larger invest-
ments. This kind of flexibility is inherent in both of the current
legislative proposals; however, other provisions in S. 1655 could se-
riously undercut the apparent freedom offered to States.

And that gets to my fourth poin+ on requiring high levels of par-
ticipation. When you know something works, it seems wise to
assure List more of it gets done. And knowing that welfare employ-
ment programs can be cost effective would seem to suggest that
States gild be required to reach a very large share of the case-
load. The obvious way to do this is to set high participation stand-
ards and penalize States for not meeting them.

One of the key ways in which S. 1655 and S. 1511 differ is the
role of participation standards. S. 1655 sets increasingly ambitious
targets over time; and S. 1511 does not mandate the use of partici-
pation standards.

The critical element to keep in mind in assessing these alterna-
tive approaches is that, in the short run, pnrticipation costs moi.dy.
The WIN program never delivered on its participation mandate be-
cause it never had the funds to develop training or work slots for
all eligibles. If programs were really richly funded, high participa-
tion standards might pose operational challenges but would not
force States to make possibly counterproductive programmatic
choices; but the reality is likely to be different.
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As we have seen, funds are likely to still remain limited; and if
funds remain low, States will be forced either to serve many people
with very little or a smaller proportion with a mix of high and low
intensive services.

Simple arithmetic suggests the importance of two numbers in as-
sessing the impact of participation standards: the program budget
and the number of people that will have to be reached in order to
result in the desired participation level. Dividing the former by the
latter gives the average amount that could be spent per eligible.

For example, if the Federal Government spent the full $500 mil-
lion authorized under S. 1655 and States provided another $335
million, as CBO estimates they would in 1992, there would be $835
million available to provide services for a mandatory caseload of
close to 3 million women, which translates into roughly $280 per
eligible person on an annual basis. In MDRC's evaluations, three
out of the four States with positive impacts spent considerably
more than this, working with women with school-age children.

This is also notably less per mandatory case than WIN had at its
peak, especially if you look at WIN in 1986 dollars, when States
were unable to provide services to the majority of the mandatory
caseload.

In these circumstances, except in the few States which will pro-
vide substantial funds, setting high participation standards can
lead to one of two outcomes: either States will fail to meet them or
they will havc to spread resources very thinly, in fact losing any
real flexibility in program design.

In addition to restricting State flexibility, high participation re-
quirements raise other problems. I would argue that the wide-
spread support for welfare employment programs grows from their
apparent fit with prevailing values and also their seeming success
in meeting the dual objectives of improving the well-being of wel-
fare recipients and saving money; that is doing both of these. Re-
quiring participation is usually viewed as a means to these ends,
not as an end in itself.

The research to date shows that programs providing a modest
level of services can meet this dual objective, but new findings sug-
gest the risk of assuming that these could be replicated on a 'uch
larger scale without substantially expanded funds. That is, ta, :re
may be a minimum average expenditure level below which pro-
grams may not be very effective.

Research just completed on a program operated in a major urban
area suggests what may happen if limited funds are spread across
the full mandatory caseload. Given a large caseload, a budget of ap-
proximately $150 per case, caseload ratios of about 300 to one, the
program focused more on administrative and monitoring functions
than on providing direct services. That is about what could be done
with that level of resources. An emphasis on participation and
sanctit. is produced different results than we have seen in other
States.

Taxpayers saved some money; but N; elfare recipients, on average,
did not experience employment or earnings gains.

Beyond these concerns, there are other more practical teasons to
avoid setting high participation standards at this time. There are
currently no good national data on participation in the WIN pro-
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gram that could serve as a benchmark for establishing national
standards.

Moreover, measured participation rates are very sensitive to how
participation is defined and to elements that vary widely across
States. States will not be on a level playing field in trying to meet
any uniform national participation standard.

All of these considerations suggest that it is premature to set am-
bitious national standards for a new program. Instead, Congress
should assure that the data are collected on participation and on
actual program outlays so we will know just how much is -eally
available; and based on this information, reasonable targets could
be established.

My final point relates to evaluation. My comments today suggest
that we now know enough to move forward on expanding the wel-
fare employment system, and that there is a sufficient knowledge
base for action at the current time. But many questions remain
open and deserve careful study in the future.

Bearing this in mind, I would advise you to ensure, as the bills
do, that there will be rigorous evaluation of future State programs.
Experimentation without solid research will not yield information

,ut how to improve the welfare employment system, or the
i-,i DC benefit system, in the future. We believe that the Federal
Government should take the lead in this and not leave the design
and funding of evaluations solely to States.

In conclusion, let me again congratulate this committee for
moving forward on a critical issue and urge you to weigh carefully
the alternative approaches recommended in these bills. Thank you.

[The prepared statement of Dr. Gueron appears in the appendix.]
Senator MOYNIHAN. We thank you, Dr. Gueron.
Senator Chafee?
Senatr CHAFEE. Thank you, Mr. Chairman. Dr. Gueron, first of

all, as I understand what you are saying, it is be careful about this
participation business and mandatory requirements because what
will happen i3, if you have to reach a certain participation rate,
then everybody will run out and take the people who are going to
get jobs, anyway, and work with them and see that they do get the
job, whereas the tough cases might be the teenage mothers who
have small infants at home. They are the ones who really ought to
get work and ought to get attention, but they are very expensive;
and you are not going to get much of a yield out of it, as far as
improving your record goes. Is that what you %. Ore saying?

Dr. GUERON. That is part of the point, but also, as the standards
creep up over time, you are going to have to just serve everyone
with very little, and you may spread the money so thin that-

Senator CHAFEE. You can't do any job well?
Dr. GUERON. Right. You move backwards instead of moving for-

ward. That is my concern.
Senator CHAFEE. Right. I understand that. Then, basically, your

conclusion, as I get it, is that first we have to monitor this; but
second, we must keep the creativity at the local level as much as
possible. Now, my question is this: How do you keep the creativity
and will at the local leveland by local, we mean State and, in
some instances, it is a cityif the Federal Government is stepping
in and carrying most of the cost? As a governor, I found that when
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a programand I am not talking about a human assistance pro-
gramlet's just take another example. Let's take a road program.
When we got into a 90/10 road program, I always found that, as a
governor, I was rather casual about what we did because the Feder-
al Government was carrying so much of it; but when it got into a
70/30 program or a 60/40 or a 50/50 program, then I really paid
attention because it was our dollars; and 1 wanted to see the thing
run right.

Now, if we get the Federal Government carrying a substantial
portion of the burden here, where is the incentive on the local level
to have this creativity in this world to try and do something?

Dr. GUERON. That is a very good point. I would just say that nei-
ther of the bills has the Fed oral Government carrying a heavy
share of the load. What the bilis do is assure that there will be a
very minimal national progr :n.

The WIN program now has been cut 70 percent since 1981. It is
at that level that 90/10 money will be continued. So, there will be
a small 90/10 pot available for States; but on top of that, States
depending on the bill, either have to come up with a doilar-for-
d-llar match or a 60/40 ratio so that there will be a very strong
State investment in any expanded programs. Indeed, that is one of
tl.e reasons why I say that there is quite a good deal of uncertainty
as to how large the welfare employment program will be 5 years
from now because we don't know how States will respond.

Senator MOYNIHAN. I wonder if my colleague would let me be a
little more specific on that? There are a number of States which
are not prospering just now, and the prospect of having to take up
the 60/40 ratio just seemed to be more than they could handle. So,
what we have sai4 is that, for what you now have under WIN
that much reducea program will continue at 90/10; but you'll re-
ceive a lower 60/40 match for any new spending.

Senator CHAFEE. You heard the testimony, and you have not only
heard it here, but you are very deeply involved in this, so you are
aware of the problems with what we might call the "hard core"
cases: the teenager who has no education and has no self-respect or
self-confidence, has not married, has a childall the worst case
scenariosno support from home. Now, those are the cases where
there would be a tendency, as the States try to improve their
record and look pod, to duck. Yet, we heard the testimony from
Ms. Wilcox from Maine, that with intensive helpand this is high
costthings can be done. Do you share that optimistic note?

Dr. GUERON. I share the view that we want to give the States the
flexibility and the signal to serve high-risk grow Both of these
bills make an important change over WIN in the past by specifical-
ly saying: We know there are high-cost groups, and States should
be urged and particular incentives are set for them to focus on
those groups.

I think we have some evidence the programs can work. We know
much less about mandatory programs for young mothers. They
simply haven't been done on a large scale, only under waivers in
some States in recent years and without much research. So, I think
there are questions about what approaches are most effective; but
there is lots of evidence to suggest that States should be encour-
aged to mr.ke the investment in those groups.
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Senator CHAFEE. How world you react to the statistics on one-
third of participants dropping out of their jobs after 15 months that
was talked about earlier?

Dr. GUERON. There is a lot of turnover on the welfare rolls and
there is a lot of recidivism.

Senator MOYNIHAN. I think the Senator was speaking of the ex-
perience in Maine.

Dr. GUERON. Right.
Senator CHAFEE. What is the term you used, "high risk"?
Dr. GUERON. High risk. I am not particularly familiar with the

statistics that she was citing, but they don't surprise me. I don't
consider that devastating either, if you can keep 30 percent of the
people employed.

Senator CHAFEE. No, 70 percent, or two-thirds.
Senator MOYNIHAN. No, two-thirds.
Dr. GUERON. Oh, two-thirds. All right. That is very successful.
Senator MoYrinutri. That has been your message to us. If you can

do one-third, that is good.
Dr. GUERON. Absolutely.
Senator MOYNIHAN. Right
Dr. GUERON. You don't have to make a big difference to make

these programs i-y for themselves, and er- -!cially if you are deal-
ing with groups of people that stay on the rolls a long period of
time.

Senator CHAFEE. Which would be this group.
Dr. GUERON. Certainly, this group. People in this group are often

long-term recipients.
Senator CHAFEE. Thank you. Thank you, Mr. Chairman.
Senator MOYNIHAN. Thank you, sir. If I may say, as a former

governor, I think you were epeaking very clearly. The message that
MDRC has brought to us is that there is not a great deal that can
be done suddenly; but there are important things that can be done
steadily, and particularly now that we have the demography going
for us. For the first time in all of our adult lives, we are not being
overwhelmed by numbers. The population that is aged 18 to 24
drops by a quarter between now and the year 2000. You know, it is
not for nothing that Maine has got the lowest unemployment rate
in 31 years. For the first time in 31 years, there are not just new
cohorts crashing into that age group.

So, when you can make small differences steadily, they add up.
C._r legislation, by a CBO estimate, begins saving money in its fifth
year; the costs begin to go down.

Senator CHAFEE. Let me ask you, if I might, one quick question.
What do you find in your studies about immigrant groups? Is that
figure as a separate category in your studies? I think you can sepa-
rate them out: Southeast Asians, Hispanics, Puerto Ricans, and
maybe other groups, South Ameri--ans as opposed to Central Amer-
icans. What do you find from that?

Dr. GUERON. Unfortunately, Senator, I think we know less tnan
we ought to know. Some of that is because programs have had diffi-
culty with language issues. For example, the program we studied
in California explicitly did not have multilingual job club work-
shops for non-English or Spanish speaking people. So, in that case,
Southeast Asiansa large group in Californiawere not part of
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the program. In other cases, where Hispanics certainly have been,
we have not had numbers large enough to distinguish impacts. So,
I don't think there is good evidence of the effect of programs on
immigrants.

Senator MOYNIHAN. Can I give you a specific? We have heard
much testimony at the subcommittee level. We heard from an offi-
cial from Merced County, California, who described their welfare
caseload which includes a very large group of persons who are re-
ceiving AFDCU. They are Hmongs from Laos. They have settled
there, and they are a preagricultural community; and learning the
ways of modern life and so forth is going to take them some time.
They need temporary assistance, in the interim.

Senator CHAFEE. Thank you.
Senator MOYNIHAN. Thank you. I would like to thank all of our

panelists. It seems to me that one more hearing of the full commit-
tee ought to have about exhausted the range of information and
advice we could get. I hope that, after that, we can proceed to mark
up a bill. I hope people do not go away disheartened. This legisla-
tion has not been shelved; we have heard 8.3me very vigorous asser-
tions that it ought not to be. Thank you very much.

[Whereupon, at 12:41 p.m., the hearing was adjourned.]
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CCWRO represents welfare recipients in California. We have carefully

review ed S 1750 and S1511. We have discussed the prov isions of these bills

with the various welfare rights organizations and welfare recipients.

Recipients are eager to see a welfare reform bill which actually modifies

the current AFDC program helping them obtain and maintain gainful

employment and eventually overcome poverty. Both bills fail to meet this

objective. The same is true about the bills under consideration on the
House side.

S 1511 would increase the mandatory participation in the workfare program

to 90% of the caseload from the existing 30%. It would also allow ten

states to obtain waivers to operate a welfare program that will discard the

existing categoncal programs designed to protect families from poverty.

The bill would also add to the number of persons who will be vulnerable

to the inhumane sanctions of the AFDC program. In return for this, the

only positive feature of S 1511 is the mandatory coverage of two-parent

families, which passed in the House in previcus years and defeated in C-n-

ference because of the opposition from the then Republican Senate.

CCWRO has published a section-by-section analysis of S 1511 containing

numerous recommendations.

There is a certain portion of the caseload who are on aid for an extended

period. T1 ^.e the people that "welfare reform" should clearly target.

All bills intsoduced to date fail to do this. Rather, what they do is to

propose a program that will allow states to require up to 90% of the

caseload to become mandator, participants of a workfare program,

(87)
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including applicants, this is spreading thin our limited resources. These

bills do not require States to limit mandatory participation to those

individuals who really need a helpmg hand - the long term re-ipients who

have been on aid for more than 4 or 6 years and have eilldren over the age

of 12 years.

S 1511 mandates States to provide cash aid to all two-parent families in

return for mandating 90% of the caseload to participate in a workfare

program and to give a carte blanche waiver authority to 10 states.

S 1511 and the other bills introduced basically keep the existing program in

place without meaningful and positive changes which are vitally needed

in the AFDC program.

What is Needed?

All pregnant women should be eligible for AFDC. This is not the case

in most states. This is a primary cause of the high incidence of infant

mortality in America among low - income persons.

The work incentives of the pre OBRA cuts should be restored to make

sure that families are able to feed their children after they obtain entry level

jobs.

We have seen many families with children go hungry and become

homeless, even in cases where their caretakes are working.

Emergency Assistance should be mandatory to all States. Many States

do not participate in the Emergency Assistance program, or they misuse

this program to enhance federal funding for their pet projects, such as the

State of California and many other States.

Provide cash aid to all poor persons, even those without children, who

are not disabled, blind or over the age of 65 years old.

Provide automatic supplemen,a1 payments to persons whose income is

reduced due to retrospective budgeting.

Remove unnecessary penalties for late reporting.

9 :)
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What is welfare reform in 1987? Welfare reform in 1987 is subtle: "It's a

workhouse without walls, and most of the workers are women." The

public record reveals that between 1973 and 1985, the number of people

living in families below the federal poverty line, rose by 41%from 18 3

million to 25.7 million. In 1975, net outlays on AFDC were nearly $17

billion (in 1985 dollars) By 1985, outlays had fallen to $14 billion.

Under current law, only 30% of the caseload is required to lo mandatory

workfare. Under Congressman's Downey's bill (HR 1720) the number of

mandatory participants will increase over 100%, about 77% of the total

caseload.

Under the Moynihan bill (S1511) over 90% L me families receiving AFDC

would be required to participate in a workfare program. Under the

Republican bill over 95% of families receiving AFDC would be required

to participate in a workfare program.

Even the most punitive workfare programs proposed by Ronald Reagan

never included forcing mothers, still breast feeding their babie s, to provi :e

free labor to federal, state and local governmental agencies.

In reality, how does workfare save money? According to a New York State

report, between the years of July 1985 - June 1986, the State of New York

saved $17.5 million by sanctioning families for alleged noncooperation

with their work programs. While saving $17.5 million through barbaric

sanctions, they only saved $6.5 million by actually finding jobs for

workfare participants. So how will workfare save money? The answer is
sanctions.

We wonder if the endorsement of work requirements for parents of

children under the age of six means that we as a society have decided that

all children under 6 years of age are best served by being cared for by

someone other than their parents. We do not agree. We still believe in

traditional family values. We believe that children should be raised by

their parents and not by child care centers.

It is interesting to note the inconsistencies that the welfare reform debate

reveals. On one hand, we are told that the absent parent should support the

children, and the States are required to enforce the child support laws. On

the other hand, if the States are not doing their job, rather than sanctioning

States, women who are trying to raise their children, are forced to leave

them and work off their welfare checks or face severe financial sa-ctions.

Why not impose similar sanctions against States for failing to do their job

in securing child support payments9
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Most of the current proposed legislation throws money at the States and

tells them to run a workfare program and the only criteria is to make sure

that everybody is participating in the program.

Why is Congress proposing these programs? To get welfare recipients into

jobs and off of welfare? If this is the goal, then States should be required

to either do the job or admit that they cannot do the job. There is zero

accountability in all of the current welfare bills directly related to the actual

goals of the program Such failure of accountability makes sense if the

purpose of the program is to punish welfare mothers for being poor. But

if it is enacted for the purpose of making them independent and self -

sufficient, then States should either be required to do the job or be fired for

not being able to do the job.

The State welfare agency is the wrong entity to operate a work program.

When you have a cardiac problem, you do not run to your lawyer and ask

for medical assistance, you see your doctor. If the problem io mat wt lfare

recipients need education, job training and jobs, then the appropriate

agency is not the welfare department, rather it is the "jobs department",

also known as the Department of Labor and the State employment

agencies.

Most of the bills, Including di,. senate bills do not assure that participants

will receive child care assistance.

In California, the Legislature appropriated millions of dollars for child

care, but many of those dollars were not spent, eventhough the county

plans, based upon valid studies, showed the immense need for child care.

Fresno County requested funding to provide child care to 80% of the

caseload. After one year only 8% of the participants were given child care.

Many participants are told that the county does not provide chiltt care.

They are told to either and someone to watch their child(ren) or face

sanctions.

A woman in San Diego had her grandchildren taken away by Child

Protective Services because they were home alone while she was working

off the welfare check she receives for her grandchildren. Yes, grandpar-

ents caretakers are also required to participate in the various work pro-

grams that are under consideration at this time.
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Under the California program, if the client does not have child care, they

do not have to participate in the GAIN program. Who gets child care?

Those who"need it" as determined by the county welfare department. The

following is an actual experience we had in California concerning a GAIN

participant with a child care problem.

This GAIN participant found a job after looking for work for 5 days. She

was not provided with child care while she searched for work because her

child was in school, thus she did not "need" child care.

On the fifth day someone offered her a job. She was overjoyed. She could

finally get off of welfare. But in order to take the job, she needed childcare

for her? year old after school. She called her GAIN worker and told him

that she found a job and needed child care to start working the next day.

The GAIN worker informed the client that the county really does not have

any child care and most of the child care centers have a waiting list.

"What do I do?" she asked her worker. "You don't have to take the job if

you don't have child care and you will not be sanctioned." She then calls

her employer back and tells him that she cannot take the job because she

does not have child care. The employer did not say much, but in the back

of his mind he is thinking about this welfare mother as another lazy welfare

recipient who doesn't want to work and uses child care as an excuse to
continue to collect welfare. In fact, the employer has read in the
newspapers that the GAIN program leas millions of dollars for child care,

thus, she must be a lazy bum.

The employer then calls his Senator's and Congressperson'c office

complaining about lazy welfare recipients. Then the AFDC mother calls

her worker and asks, "Wh at do I do now?" The GAIN worker replies,"You

have to continue to look for work or else you will be sancEoned."

Now Senators, we ask you, does this sound fair? Any reasonable person

would shake their head and say that this was an insane situation.

Would the existing welfare reform bills allow tl..s situation to happen?
YES.

How do we remedy this problem? Very simple. Mandate that no person

shall be required to participate in any work program unless they have been

given a certificate of child care slot at a specified child care center if they

need child care, or when they become in need of child care. This would

insure that no one would have to turn down a job.

85-457 0 88 4
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One of the major features of the work programs are the sanctions. The

pnmary savings realized from most work requirements and workfare

programs are through financial sanctions.

What are the current sanctions? Under current practice, if the principle

wage earner of a two-parent family fails to participate in the work

program, then the entire family is denied all cash aid benefits for a three

month period, and for six month period for any second and subsequent

failure to participate.

In the case of a single parent family, the parent who violates the workfare

rules is deprived of his or her share of cash aid for a three-month period

for the first instance, and six-months for the second and subsequent

incident.

What %ould you say to a child who is hungry because his or her father

failed to meet the workfare rules? You say, sorry child you have to starve

for three or six months because daddy was bad. Moreover, what if daddy

is now willing to cooperate. Why continue to punish the children when

daddy is willing to cooperate. Senator, this is an outrageous situation.

Does it sound like the policy of a civilized society? This is what S 1511 and

the other proposed, sc-called welfare reform bills would provide for,

Moreover, if any of these bills are enacted, we anticipate a great increase

in the number of families who will be sanctioned, because more and more

families will be vulnerable to these sanctions given the increase number

of mandatory participants and the increased funding for workfare bureau-

crats

9';
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In closing, we would suggest that the provisions of S1511 which gives

then states waivers to operate any kind of program should be repealed

because it would open the door for total and vicious abuse by States.

We would oppose any increase in the number of mandatory partici-

pants in workfare programs, when those persons can volunteer to

participate in work programs and there is no c vidence that mandatory

participation enhances the number of persons who overcome pov-

erty.

In fact, we believe that mandatory participation in these programs

should be limited to those who have been on aid for more than six

years and have a child over the age of twelve years.

Participants should be guaranteed a child care slot by giving them a

certificate of a specified child care center when they find a job. All

supportive services shall be given to participants through advance

payments, unless the participant waives this or her right to an

advance payment.

Finally, sanctions should only apply against the parent who refused

to participate in a work program for so long as the parent continues

to refuse to participate. Once the parent agrees to participate, then the

sanctions should be set aside and their aid shall be restored beginning

that same day. If the parent fails to cooperate more than twice in a

one month period, then only the parent should be sanctioned fora 30-

day period.

Again, thank you for the opportunity to present our views before this

Committee. We will be glad to provide any kind of input that the

Committee wishe.
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INTRODUCTION
S. 1511 would change the name from ' AFDC' to 'Child Support Supplement Program'
and would retain the current overall AFDC program, with several major exceptions:

It would mandate that all States provide old to two - parent families.

It would mandate that all parents with children over the age of three years must partici-
pate in o workfare program.

Would allow States to require parents ( and both parents) with children over the age of
1 to become mandatory participants in a workfare program;

Provides maximum flexibility to States to operate o workfare program;

Provide hardly any flexibity for participants of the workfare program;

Makes some modifications in the child support lows to enhance the amount of child
support to recover i.xpenditures for AFDC;

Authorizes vorious demonstrotion progroms for Stoles;

Authorizes 10 States to conduct demonstration programs whereby they would be able
to consolidate the federal funds for AFC child welfare services, JOBS program, Foster
Core and Adoptions Assistance and Social services block grant funds to be used without
the current federal protections, except that families included in The waiver project cannot
hove their benefits decreased below what they ore receiving r.rior to the application for
waiver.

Provides States with increased funding to operate o workfare program in Americo,
which would increase the number of welfare /workfare bureaucrats.

Most of the severe Reagan AFDC cutbacks of 1981 remain in place.

SUMMARY

In summary the bill would include two-parents families and force 90% of the AFDC popula-
tion into working for their AFDC benefits free of charge for the federal State and local
governments. Workfare hos always hod the sole purpose of punching the poor for being
poor Thls bill would enhance the number of persons who will be punished for being poor
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TITLE I

CHILD SUPPORT AND ESTABLISHMENT OF PATERNITY

SECTION 101- Mandatory Income Withhold-
ing

Summary of the Section

This section provides that the employer of the
absent parent will automatically withhold the ch ild
support portion of the wages, unless both parents
agree to an alternative arrangement or when States
find good cause to rely on an alternative arrange-
ment.

Recipient Impact Statement

Unlike helping single-parent households whose
absent parents receive above middle class income
in salaries and wages and do not want to pay child
support, this section will not drastically affect
those single-parent households whose absent par-
ent work at minimum wages and now pay court-
ordered child support in an amount which repre-
sents a significant amount of:their wages.

Many of these low paid workers are the primary
wage earners for their second family. The courts in
most States do not consider the fact that because
these low wage earners do not have the money to
hire an attorney to fight the District Attorney, the
low wage earner pays more in zhild support.

Recommendation

Revise this section to limit the percentase of the
wages that can be withheld by taking into corsid-
eration the absent parents curient family expenses
and liabilities.

SECTION 102-Child Support Disregard

Summary of the Section

This section clarifies current law by specifying that
States shall disregard, for the purposes of deter-

mining cash aid benefits, the first $50 from any
child support received by the family, so long as the
absent patent mate the payments on time.

Recipient Impact Statement

Current law, as is now applied, punishes AFDC
children for the absent parent's late payments.
Some current absent parents intentionally make
these payments late so the custodial parent will not
receive the $50 disregard.

Recommendation

Provide that the $50 disregard shall be paid to the
custodial parent whenever a child support payment
for any month is received from the nwcustodial
parent.

SECTION 103-State Guidelin,-; for Child Sup-
port Awards

Summary of the Section

This section provides that the States shall establish
guidelines for determination of child support lev-
els by judges and State officies. These guidelines
will bereviewed and updated onceevery two years.

All current and new cases will be reviewed to
establish child support payments based upon the
new levels. Both parents will receive a 30-day
notice stating that the child support levels are being
revised in accordance with the new guidelines.

Exceptions may be made to these guidelines on a
case by case basis.

Recipient Impact Statement

This is a good policy for those one-parent head of
households whose absent parents ea.-n wages or a

. 1 . ) U
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salary above the middle class income and do not
pay their child support.

This policy is not so good for those absent parents
who eam money under the poverty level and are
ordered to pay a large percentage of the wages to
the District Attorney. It is to be noted that the local
District Attorney receives a portion of all money
collected.

This section wiil allow upper class absent parents
to hire an attorney to reduce the amount of child
support he or she viill have to pay, while a low wage
earner will generally not be represented by counsel
because he cannot afford attorney's fees.

Finally, this section fails to establish a process or
guidelines for States to establish child support
responsibilities of absent narents.

Recommendation

This section should be revised to establish manda-
tory guidelines that the State shall follow in setting
child support payment guidelines. In part, these
guidelines should specify a maximum percentage
that could be ordered as child support against an
absent parent living at or below the poverty level or
living on a fixed income, workmen's compensa-
tion or unemployment insurance benefits.

SECTION 111 - Performance Standards for
Establishment of Paternity

.Summary of the Section

This section establishes performance standards for
States to establish paternity.

Recipient Impact Statement None

Recommendations None

SECTION Hi-Increased Federal Assistance
for Paternity Establishment

Summary of the Section

This section raises the federal matching rate to 90%
(from 68% in fiscal year 1988) for State costs for
laboratory tests used to determine paternity.

Recipient Impact Statement None

Recommendations !`'one

.1.
SECTION 121- Requirement for Prompt State
Response

Summary of the Section

This section would require that the Secretary of
HHS establish a time limit in which a State must
accept and respond to requests for assistance in
establishing and enforcing child support orders
from individuals and other States.

HHS must establish an advisory committee com-
posed of various State officials for input into these
regulations. This advisory committee shall hear
testimony and complaints from the public regard-
ing the child supp,:rt program, administrative
problems and the speed of collections.

Recipient Impact

Like most welfare reform bills, this bill also ig-
nores the consumer, the parent =lying the child
support.

Although this section is designed to to responsive
to the consumers, the Secretary will not have con-
sumer representatives on the committee.

.2.

1 0 :
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Recommendation

This advisory committee should Include an equal
number of representation from the consumers,
such as representation from local and statewide
welfare rights organizations, the National Welfare
Rights Union, Legal Services, women's groups,
etc.

SECTIONI22- Mandatory Automated Track-
ing and Monitoring System

Summary of the Section

This section requires the State to establish an
automated tracking system within 10 years of the
enactment of 'his section.

The federal government will pay 90% of the costs.

Recipient Impact Statement None.

Recommendations None

SECTION 123-Additional Information Sour.*
for Parent Locater Service

Summary cf the Section

This section would authorize H-r-IS to have access
to wage information maintained by theDep arum nt
of Labor. This would include information regard-
ing the identity of individuals receiving Ur.em-
ployment Insurance Benefits.

Recipient Impact Statement None

Recommendations None

SECTION 1244-Use of Social Security Num-
bers to Identify Parents

Summary of the Section

This section mandates that States ot .ain the social
security numbers from both parents at the time of
the birth of the child. States would be allowed to
waive this requirement for good cause.

Recipient Impact Statement None

Recommendations None

SECTION 125-Commission on Interstate Child
Support

Summary of the Section

This section establishes a commission for the pir
pose of holding a national conference to discuss
reforming the child support system.

-3-

Recipient Impact Statement None

Recommendations None
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TITLE II

JOB OPPORTUNITIES AND BASIC SKILLS (JOBS) PROGRAMS

SECTION 201 Establishment of the JOBS
program in All Political Subdivisions
Summary of the Section

This provision requires each State to submit a
plan to establish a JOBS program in all political
subdivisions of the State.

Recipient Impact Statement

Not all political entities haft the assets and re-
sources to operate a workfare program. Small
counties as well as counties with high unem-
ployment rates could operate such a program
only if the federal and State governments pour
money into the county to operate a wasteful
program. Once the county must pay a reasonable
share of the operation expenses of the program,
it would be evident that operating such a pro-
gram is not feasible.

Those counties in California who h ?ve submit-
ted a GAIN plan, stating that all persons will
become employed, turn around and apply for an
exemption for participating in the food stamp
employment and training program because the
county has no jobs.

Local entities will operate any program, so long
as the money comes from Washington, even if
there are 100 clients and five job opportunities in
the county.

Recommendation

Establish specific guidelines, such as, manda-
tory individual participation in the JOBS pro-
gram shall occur if the unemployment rate of the

county is less than 4%. If the unemployment rate
of the county is greater than 4%, individual partici-
pation in the JOBS program should be voluntary.

SECTION 201.(2)-Involving the Private Sector
in JOBS

Summary of the Section

This section mandates that State welfare agencies
involve the private sector in the formulation of the
JOBS program to make sure that clients are being
trained for jobs that are available in the community.

Recipient Impact Statement

This section, like a previous section, ignores the
consumers of this program and their representa-
tives.

It assumes that the decision made by the private
sector employers are based on what is best for the
poor, and the poor should rely and depend upon the
private sector to do the "right thing".

We believe that in order for the poor to become
independent, they must be involved in the plan-
ning and designing of the plan. To rely on others to
make them independent merely breeds depend-
ency.

Recommendation

Mandate that States meaningfully and equally
involve the poo- and their representatives in the
planning process and design of the JOBS program.

-4-
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SECTION 202(3)-State Welfare Agency to
Administer the JOBS Program

Summary of the Provision

This section provides that the State welfare agency
shall operate the JOBS program.

Recipient Impact Statement

This provision is the major problem with the JOBS
Program. The Congress will require the State
welfare agency, which administered a jobs and
training progra m, to operate the JOBS program for
the poor.

When you have chest pains, you do not call your
lawyer, you rush to the hospital to see a doctor.

In this case, welfare recipients need training and
education. The agency that has been doing this, and
continues to do this, is the Employment and Train-
ing Agency of the Department of Labor. This bill
distinguishes between welfare recipients and all
other unemployed persons by placing them in a
different category for experimental purposes by
welfare/workfare officials. Welfare and workfare
officials have no experience in employment aad
training services

This problem has surfaced in the California
workfare program, when it designated the training
and education responsibility to the county welfare
department. During the first year of operation by
Fresno County, only 106 persons found employ-
ment with sufficient wages to make the families
self- sufficient. The State employment agency
found jobs for 789 persons during the fiscal year of
1984-1985. It appears that the State employment
agency outperformed the State welfare agency by
over 700%; yet, Congress still tries to transfer the
administration of the JOBS progrim to the welfare
agency.

SECTION 201.(4)-Maintenance of FISCAL
Efforts By States

Summary of the Provision

States will not be allowed to use JOBS money to
replace state funds that were used for workfare
programs during fiscal year 1986.

Recipient Impact Statement

No. e

Recommendation

None

-5-

SECTION 201(5)-All Nonexempt Persons Re-
quired to Participate

Summary of the Provision

This provision provides that Ill mandatory partici-
pants shall be required to participate in the JOE.,
program, unless they do not have child care. Any
person receiviag cash aid may volunteer: to panici-
pate. Moreover, States may allow, or require un-
employed absent parents to participate in theJOBS
program.

Recipient Impact Statement

The provision would force women who do not have
adequate child care arrangements, to participate in
the JOBS program. The provision does not contain
sufficient protection insuring available child care
when the participant receives a job offer.

This provision leaves the door wide open for State
welfare officials to abuse poor women by requiring
a 12 year old child to supervise a 6 year old sibling.
This very problem is now occuring in Yuba
County, California. This provision contains noth-
ing to prevent the situation whereby the mother is
forced to co to workfare and leave her children
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ithout any supervision, only to come home and
find that the. children have been removed from the
home by Child Protection Services, another arm of
the welfare department. This happened in San
Diego, California.

While child care is not mandatory, it is only pro.
vided if the State agency can be shown that the
parent needs child care arrangements.

We are contemptuous of the practice of forcing
parents to become slaves to the federal, State or
local government because they are poor or cannot
find jobs with wages high enough to support their

n I ies in an economy that needs at le. .16 or more
percent unemployment.

Recommendation

Mandate that a "certificate of a child care slot" at a
designated child care center is to be made available

to any person who participates in the program
before the recipient is required to participate in the
program. When the participant has a certificate of
achild care slot at a designmated child carte center,

and is offered a job, he or she will not have to refuse

to accept the job due to lack of child care and then
turn around and look for work again.

SECTION 201(6)-Exemptions

Summary of toe Provision

This provision contains most of the current exemp-
tions. It also includes the categories of mandatory

participants which includes custodial parents with:

a. children over the age of three (3)years
to be mandatory paricipants; and

b. children over the age of l to 3 to be
mandatory participants al the option of
the State welfare agency.

Recipient Impact Statement

This provision fails to set forth how individuals
would be allowed to establish these exemptions?
What type of proof will they have to provide?

State agencies now require that en ill recipient will
have to participate in the program, unless a state
ment from a doctor, stating that they are too ill to
participate in the program, can be produced. Many
clients cannot find a doctor who will take medicaid
patients. Thus, they have to continue to slave for
the federal, State and local government, even when
they are ill.

This provision would also require a person who
works less than 30 hours a week to quit his or her
job and provide free labor for the federal, State and
local government. The fact that some part-time
jobs turn into full time jobs should be considered
and it should be the clients' option rather than the
welfare/workfare workers' option to leave a part
time job to participate in the JOBS program.

Mothers, who are breast feeding their children will
be forced to leave their children to pro.ide free
labor to federal, State and local government.

While foster children in America will have "par-
ents" to guide them through thentender years, poor
children will have their parents snatched away
from them and marched to the workfare program to

provide free labor to federal, State and local gov-
e m mental entities.

-6-

Recommendation

Limit mandatory participation to recipients who
have been on aid for more than six years and have
a child over 12 years old. These are the 1 vg term
recipients who should be mandatory participants of
a program designed to help people get off welfare.

Persons working part-time should be exempted
from the program, unless they volunteer to partici-
pate in the JOBS program.

All participants shall be asked in writing whether



104

or not they meet any of the exemptions of the JOBS
program If they indicate or claim si.:h an exemp-
tion, then such exemption shall be granted, unless
the State has clear and convincing evidence to the

contrary.

SECTION 201(7)-Requiring Both Parents to
Participate in JOBS

Summary of the Provision

States would have the option of requiring both
parents to participate in the JOBS program, if child

care is assured.

Recipient Impact Statement

We have already commented on the false availabil-

ity of child c're and how State welfare agencies are

not interested in insuring that children receive
adequate care; rather, State welfare agencies tire
only concerned about reducing the waliare
...reload, regardless of the costs.

Recommendation

The States should not have the option to require
that beth parents participate in the JOBS program.
The option should be given to the parents since they

are capable of making such decisions.

SECTION 201(8)- Encouraging Both Parents
ofa Two-Parent Family With a Child Under Six
Years to Participate in the JOBS Program

Summary of the Prot ision

This provision would allow States to encourage
both parents of a twoparent family with a child
under the age of six years to participate in the JOBS

program.

Recipient Impact Statement

Encouragement is no different from requiring both
parents to participate in the JOBS program. When

1i1

the welfare/workfare official makes a suggestion,
most recipients go along with the suggestion for
fear of losing their cash aid.

Recommendation

This provision should r ovide that such parent
shall be informed that they do not have to partici-
pate in the JOBS program unless they choose to do

so in writing.

SECTION 201(9) Self Initiated ..cztion or
Training

Summary of the Section

An i ndividu al who currently attends "an appro ved"
school or training program, may continue in such
program and may be eligible to receive only child
care erpenses.

Recipient Impact Statement

This section provides that if the State welfare/
worLfare officials approve the individual's self-
initiated education or training program, then the
individual would be allowed to complete that
education or training. However, if the welfare/
workfare officials do not approve of the education/
training already started by the individual, then the
individual will have to quit the education or train-
ing that he or she has begun, after making a finan-
cial investment or borrowing money, and be forced

to provide free labor to the federal, State and local
governmental entities.

-7-

Clearly, this section robs poor people of their
attempts to independently try to become self-suffi-
cient and it clearly tells welfare recipients to be
totally dependent -nn your welfare/workfare
worker or lose the wei,are benefits. This section
exposes what this bill is really about- power to the
workfare workers and make the poor completely
dependent upon government.
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Recommendation

Change the current language to read:

"An individual who is attending an
accredited post-secondary institu-
tion or a training program shall be
deemed to be satisfactorily partici-
pating in the JOBS program with-
out being required to attend any of
the JOBS components."

SECTION 201(10) Initial Assessment

Summary of the Provision

During the initial assessment, States are required to
review the individuals' eoncation and skills and
may develop an employability plan which shall
reflect the preference of the participant, "to the
extent possible."

States have an option of entering into a contract
with participants which will state the obligations
of boil the participant and the State under the pro-
gram.

Recipient Impact Statement

Thee assessments are ways to produce jobs for
workfare bureaucrats by using poor women and
their children. Participants have no meaningful!
participation in these assessments or the develop
ment of the "adhesive contacts".

Recommendation None

SECTION 201(11) The Adhesive Workfare
Contact
Summary of the Provision

This provision allows the State welfare agency to
"require each participant in the JOBS program to

negotiate a contract with the State agency" th at sets
forth the participant's and State's obligation.

Clients also have a right to a fair hearing, if they
disagree with the contract.

Recipient Impact Statement

The language of the statute makes it clear that
"recipients are required to negotiate a contract".
How can negotiation be mandatory? You cannot
force people to negotiate.

In California, clients are not allowed to either
complete their own contract or to specify what
choices they desire. Rather, the workfare worker
completes the contract arid the client is told "sign it
orelse. "The county welfare department never fills
out welfare applications for clients, but they can't
wait to complete the workfare contract. And the
reason isthe person who completes the form has
control over what goes into the form.

Recommendation

We believe that the bill should eliminate this phony
contract and admit the truththat poor people in
America will be treated like third class citizens.
They will be told what to do, when and how to do
it, under the false and dishonest guise of making the
poor"self-sufficient" with an "adhesive contract."

The State agency shall assess the participant. The
out-come of the assessment, the name of the local
legal and welfare rights office, the availability of
the various types of supportive services, including
a recommended componer.t for participation shall
be mailed to the participant. The participant shall
have the right to select either the recommended
component or one of his or her choice and the right
to request the services the client believes is needed.
The component selected by the recipient shall be
deemed to be appropriate, unless there is clear and
convincing evidence that the component selected
by the paLicipant is inappropriate.

This would insure that clients would be

-8-
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empowered to select a reasonable component and
ask for 4upportive services, without having the
workfare bureaucrat breathing down their neck and
telling them what they should write on the form,
which is a common practice within the welfare
system.

CCWRO has published a proposed "Welfare Re-
form Bill". This bill has specific language which
contains all the necessary protections that clients
needed for a agency-client agreement. With that
language this alleged agreement will be another
cruel joke up'. a the needy of America.

SECTION 201(12)-State Option to Give a
Client a Case Manager

Summary of the Provision

This provision would give the State welfare agency
the option of assigning each participant a case
manager.

Recipient Impact Statement. None

Recommendation- None

SECTION 201(13)Range of Services

Summary of the Provision

This provision provides that the State "may" pro-
vide a broad range of services available to JOBS
participants. These services include education,
training, workfare, work supplementation, and job
search services.

Recipient Impact Statement

This section allows the State welfare agency to
limit this so-called education and training program
to job search and workfare for the rest of the
recipients life.

There is no requirement that State agency provide

any training or educational services to all client,,.

Recommendation

The State agency shall have a full range of services
before they are allowed to operate the JOBS pro-
gram and the clients shall be allowed to select from
that full range of options.

There should also be a prohthition against recy-
cling clients through the same components over
and over again.

SECTION 201(14)-JOBS Requirements for
Mothers Under the Age of 21 Years-

Summary of the Provision

A parent who is under the age of 21 and has not
completed high school, and who is not otherwise
exempt, shall be required to participate in:

high-school training.

remedial literacy training; or

ESL.

If the State decides that education is not necessary,
they may enroll such person mother JOBS compo-
nents, such as workfare, job search, etc, is lieu of
education.

Recipient Impact Statement

This section is unnecessary. It must have been
placed here to mislead the public into believing that
women under the ape of 21 years old will be
entitled to educatit services, which is not
truce they are not entitled to any educational
services.

The provision provides that if the State welfare
agency finds that education is not necessary, then
they shall be enrolled in other JOBS components.

-9-
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In a meeting with the California State welfare
agency, we were informed that, in the agency's
opinion, it is not necessary speak English in order
to find work in America.

With people like this running the JOBS program
we can assure the authors of this bill that welfare
mothers under the age of 21 years old will not get
an education.

Recommendation:

This section is unnecessar) if it is to stay permis-
sive. The State already has the option of providing
education in Section 201(13). If this section is to
remain for honest purposes, then it should state that
any person receiving cash aid under the age of 21
years old, who does not have a high school
diploma, shall (not may) be required to attend high
school, until they secure a high school diploma.

SECTION 201(15)-Component Assignment

Summary of the Provision

This provision provides that in deciding which
component the participant shall be assigned, the
State agency shall consider the participants health,
physical capacity, skills, experience, place of resi-
dence and family responsibility. The participant
shall not be forced to stay overnight at a job site in
order to participate in a component.

Recipient Impact Statement

All of this rhetoric sounds appealing. However,
this section does notgive the client the right to state
whether he or she does or does not want to partici-
pate in a given component. Rather, the State
agency may take the client's reasons into consid-
eration in making a final determination.

Recommendation

Allow the client to select the component in which

they want to participate and abolish all of this
unnecessary rhetoric about protecting clients.

Let poorpeople protect themselves without relying
on the State bureaucrats. The authors of this bill
would be surprised to discos er what poor people
can accomplish with a helping hand and without
the preconceived notion that all poor people are
ignorant.

1...=w
SECTION 201(16)-Right to a Fair Hearing

Summary of the Provision

This section provides that the State welfare agency
shall allow client to file for a fair hearing.

Recipient Impact Statement

It takes a law to give poor people what all other
people of America haveDue Process of the Law.

Recommendation None

SECTION 416(g)-Workfare

Summary of the Provision

This section allows State welfare agencies to
operate a workfare program, also known as "com-
munity work experience program", the pride and
joy of Ronald Reagan and the right wing of the
Republican Party and now adopted and promoted
by most all Democrats.

The participation of the indivudal in the workfare
program can go on forever. The States may, but not
mandated to, take into consideration the partici-
pants' prior training, experience and skills.

Participants will have to work for minimum wage,
less child support payments. Workfare participants
are not suppose to displace paid workers.

Subsection 416(g)(a)(1)(D) makes sure that none

-10-
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of these protections would apply if a State wants to
operate a workfare program that violates any of the
protections in this bill.

Recommendation

We oppose lavoluntary servitude, even if it is
coated with gold. However, we see no problem in
a recipient wanting to volunteer in a workfare
program, as long as it is limited to as long as the
participant wants to be in the program.

If this section ib not repealed, then mandatory
CWEP should be limited to three (3) months,
which is similar to the San Diego County Workfare
program, which has been labeled to be a successful
program.

SECTION 416(h)(1) and (2)Job Search

Summary of the provision

This section allows States to require an eight (8)-
week job search requirement for applicants and
recipients during any twelve (12) consect.tive
months.

Recipient Impact Statement

This prf, Jion ignores the fact that there may be no
jobs in tne community in which the client is re-
quired to do job search. We feel this is another way
to harass poor people.

We have witnessed poor women spending their
childrens' food money (and the children go hun-
gry) to look for non-existent jobs in fear of losing
their AFDC benefits.

Futile efforts in job search benefits only the
workfare bureaucrats in That they have a reason to
get a monthly paycheck from the welfare depart-
ment. It harms the children of the family, because
their single parent has less time to spend with them
on school work, and less money in which to buy
food.

Recommendation

Job search should be limi ted to three (3) weeks with
advance payment for transportation expenses in
localities that have less than 4% unemployment. In
all other localities job search should be voluntary.

SECTION 416(h)-Sanctions
Summary of the Provision

Individuals who are required to participate in the
JOBS program, and who fail to do so without good
cause, shall be subject to the following fiscal sanc-
tions:

SINGLE PARENT FAMILIES

In single parent families, the individual's needs
shall not be taken into account in calculating the
cash aid benefits and the remainder of the grant
shall, where feasiole, be paid to a substitute payee.

After the first instance of non-cooperation, the
penalty shall be imposed until such time as the
individual cooperates.

After the second instance, the penalty shall be
imposed until the individual cooperates or for three
months, w hichever is longer.

In subsequent instances, the penalty shall be
imposed until the individual cooperates or for six
months, whichever is longer.

TWO PARENT FAMILIES

In two-parent families, when the principal earner
fails to cooperate, the entire family will become
Ineligible for cash aid.

After the first instance of non-cooperation, the
penalty shall be imposed until such time as the
principal earner cooperates.

After the second instance, the penalty shall be
imposed until the principal earner cooperate ,rfor

-H-
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three months, whichever is longer.

After subsequent instances, the penalty shall be
imposed until the pri nci pal eamer cooperates or for
six months, whichever is longer.

Recipient Impact Statement

This is what the JOBS program is all about: sanc-
tions, sanctions and more sanctions.

Now can one explain to his/her children that they
cannot eat and they have to live in the streets
because daddy or mommy was late to a workfare
assignment. S/he begs to return to his/her work
program assgnment, but the workfare law says s/he

has to be punished this way for three months or in
many cases, six months.

Why punish the children for what their parents
have done. Americans are not callous, they do not
enjoy seeing children suffer. The message being
sent through this bill is, "We do not care what
happens to poor children".

Recommendation

It is barbaric to deny food and shelter to poor
children in order to punish the parents. Such
barbarism has no place in a civilized nation, unless
the authors of this bill do not believe that America
is a civilized nation, which is the current view of
many welfare recipients today.

If Congress feels compelled to punish someone,
then they should only punish the parent who
committed the act of non-cooperation and leave the
children alone.

The parent should be taken out of the grant until
they agree to cooperate. Once they agree to coop-

erate, they should be right back on thz. grant. This
would also simplify the system.

SECTION 402-Payments of Child Care, Trans-
port ation, and Other Work Related Expenses

/
Summary of the Section

This section provides that the State agency can
decide what child care services will be available to
the recipient, when and how he/she shall receive it.

Recipient Impact Statement

The recipient will have zero rights in determining
anything concerning child care arrangements for
his or her child. And if they interfere with the
States' right to make it's decision about child care,
then the recipient will be found not to be cooperat-
ing with the JOBS program and fiscal sanctions
will be imposed against the family. The recipieat is
totally dependent upon the State.

Recommendation

No welfare worker nor anyone else should tell a
parent what type of child care their child should
receive. Welfare recipients are not the personal
property of the welfare/workfare bureaucrat.

Applicants and recipients shall have the right to
select the type of child care they wish for their
children and they shall only be required to partici-
pate if they have verifiable child care in case they
get a full time job.

No participant shall use his or her cash aid to meet
the expenses of the JOBS program. The State
agency shall issue advance payments of child care
and transportation, unless the participant know-
ingly and willingly waives his or her right to such
advance payments.

SECTION 403- Fet'^-al Matching Rate

Summary of the Section

This section provides that the federal government
will appropriate $140 million dollars to States and
States would have to provide the first 10%. Once a
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State has used up its share of the $140 million, the
federal government would then provide 60% of
additional money spent by State governments for
workfare.

The federal government would provide a 50%
match of the administrative costs.

Federal matching for child care expenses will be
limited to $160 per child.

Recipient Impact Statement

We believe that $160 a child is very low.

We believe that States should not be allowed to
receive any federal funds unless they are account-
able and that they use that money to fmd jobs for
poor people, rather than using the money solely for
the purposes of creating jobs for welfare/workfare
bureaucrats.

Recommendation

States shall receive matching funds only if they
findjobs for participants. If they fail to findjobs for
participants, then they should receive no money.
As this bill would impose severe financial sanc-
tions against poor persons and innocent children,
because the parent failed to do what they were
supposed to do, State agencies should also be
equally punished for failing to do their job.

We realize that the bill does not specify what the
States responsibilities are, which can be a problem
in holding States accountable. We hope tne authors
can determine the States responsibilities and im-
pose equal sanctions against them.

SECTION 203-Repeal of the WIN Program

Summary of the Section

Recipient Impact Statement

This section would repeal the WIN program.

We never thought we would be sad to see the WIN
program go, but the WIN program is a jewel
compared to the meanspirited JOBS program and
all of the other workfare proposals before Congress
to date.

Recommendation

Maintain the WIN program.

SECTION 204-Regulations; Performance
Standards and Studies

Summary of the Section

This section provides that the Secretary of IIHS
shall promulgate proposed regulations implement-
ing the JOBS program within six (6) months and
have the final regulation within one year.

It also provides for the formulation of performance
standards with the input of State officials.

Finally, it provides that HHS should conduct stud-
ies to see how the program is working.

Recipient Impact Statement

Again, poor people are not meaningfully involved
in the development of performance standards of a
program that is allegedly being created to serve the
poor and not the State welfare/workfare officials.

The studies will not research what happens to the
sanctioned children or the number of people who
foundjobs directly as a result of the JOBS program.
The bill does not address the hard truththis is a
punitive program, not designed to help poor
people.

Recommendation

If the purpose of this program is to help people.
then studies should clearly show how many people
found jobs and which program components were
the most and least effective in the welfare system
The studies should show how much money was

-13-
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spent on the program. Moreover, the studies should

involve tl.e poor and their representatives in the
planning and design of the program performance
stzndards.

SEC fION 205-Effective Date

Summary of the Section

This sectio /provides that, generally the provisions
of Title II shall be effective Oztober, 1989, but the
JOBS program can go into effect earlier.

Recipient Impact Statement

While workfare goes into effect right away, States
can delay the implementation of the other positive
features of this bill.

Recommendation

The complete package should go into effect simul-
taneously.

-14-
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TITLE III

TRANSITIONAL ASSISTANCE

SECTION 301 an d 302-Extended Eligibility for
Child Care and Medical Assistance

Summary of the Provision

This section provides that a family can receive nine
(9) months of child care and medical assistance, if
they were on cash aid within three (3) of the
proceeding six (6) months.

The child care services will be available to the
extent that the State welfare agency detennin es it to
be reasonably necessary for the recipients continu-
ing employment.

It also requires that the family contribute to the cost
of transitional child care on a sliding scale system.

Recipient Impact Statement

What happens after nine months? Once child care
and medical assistance stops, the recipient would,
most probably, be forced to quit the job. Employ-
ers would complain to their Congresspersons and
Senators that although they gave a welfare recipi-
ent a job, the recipient didn't really want the job.

Moreover, most recipients would not receive any
transitional child care services. In order to receive
child care, a recipient must meet the vague test of
"needing child care that the State welfare agency
determines to be reasonably necessary for his or
ter employment."

With the sliding scale system, States can charge
exactly what a private day care charges.

Recommendation

It is not fair to give people hope only to give them
another disappointment.

Transitional child care should be provided as long
as the person States that he or she needs it or
subsidized child care becomes available, which-
ever is earlier. Such statement of need should be
accepted as true, unless the State welfare agency
has clear and convincing evidence that the recipi.
ent does not need the child care services.

A sliding scale fee arrangement should be devel-
oped by the federal government and should not
exceed 5% of the client's net earnings.

. -15-
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TITLE IV

FAMILY LIVING ARRANGEMENT

SECTION 401- Households Headed by Minor
Parents.

Summary of the Section

This section provides that any minor parent (under
the age of 18) who has never married and who is
eligible forms h aid may receive such cash aid only
when living with a parent, legal guardian or other
adult relative.

This provision does not apply to those minors who
do not have any living parent or legal guardian, or
the parent/legal guardian will not allow such minor
parent to live in their home, or the minor child has
lived away from at least one yearprior to having the
child.

If such minor parent has not finished high school,
States may require such minor parents to go to high
school as a condition of eligibility, unless the minor
does not have child care.

Recipient Impact Statement

This is another attempt by Congress to impose their
moral value judgments upon the poor people of this
Country.

However, poor people are used to being pushed
around and this could have much been much worse.

Recommendation

None

Section 402-Two Parent Family-SUPPORT

Summary of the Section

This section provides that all two parent families
shall receive cash aid. Under current law, not all
States provide aid to two.parent families.

Recipient Impact Statement

This is a provision that has already been in confer-
ence on two or three occasions before and it was
defeated by the Senate, because Senator Long
hated poor twmparent families.

Now with Senator Russel Long gone and the
Democrats in control of the Senate, there is no
reason to enact a measpirited workfare program
in return for aid to twmparent families.

Recommendation

None.

-16-
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TITLE V
BENEFIT IMPROVEMENT

SECTION 501. Periodic Re-evaluation of Need
and Payment Standards

Summary of the Pection

This section provides that States shall review their
benefit levels at least once every five years and
send a report to HHS.

Recipient Impact Statement

Currently HHS publishes a report each year setting
forth the amount that each State pays.

What is really needed humane benefit levels of
cash aid payments for families with children in
America. The current level of cash aid payments
are disgraceful for a civilized nation.

The following states pay the following amounts for
an adult and three children:
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Arkansas $224
Louisiana $234
Missisippi $144
Puerto Rico $104
Tennessee $186
Texas $221*

Recommendation

The cost of living is about the same throughout this
country. There is no reason to have a national
program providing assistance to families and hav-
ing payment so ridicously low.

This bill should be amended to mandate that fami-
lies be provided with at least 75% of the poverty
level in benfit payments if they are required to work
for their benefits. Cas aid payments at this rate is an
insult, even though it is better than nothing. True
reform would address this problem with action, not
symbolic reports that do nothing.

.17.
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TITLE VI

DEMONSTRATION PROJECTS

SECTION 601 et.seq.

Summary of the Section

This title authorizes several State demonstration
projects to operate various types of programs.

Recipient Impact Statement

We oppose all demonstration programs in which
the poor and their representatives do not have
meaningful participation in the planning and de-
signing stages. Most of these programs are at-
tempts to satisfy the intellectual needs of some
academics in America by using poor people as
guinea pigs.

Recommendation

Only demonstration programs developed jointly
with the poor and their representatives should be
implemented.

-18-
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TITLE VII

WArv'ER AUTHORITY

SECTION 801

Summary of the Section

This section authorizes HHS to grant 10 dem-
onstration programs wherein States are free to
do whatever they want.

Recipients Impact Statement

We oppose all demonstration programs when
the poor do not have meaningful participation
in the planning and designing the program.
These programs will authorize the States to
operate programs that will disregard all cur-
rent statt:tory and regulatory protections now
available to recipients. They can easily turn
these programs into facsimiles of the current
general assistance(GA)/general relief (GR)
programs operated by States and localities.

Although the statute provides that current re-
cipients will not experience reductions in aid
payments, the waiver authonty makes avail-
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able a thousand and one opportunities to impose eli-
gibility requirements that will reduce the overall
caseload and deny aid to the truly needy while still
maintaining the current level of benefits for those
who survive. These tactics have been utilized in
general assistance programs throughout the Coun-
try. In California, courts have ordered increased
benefit levels; yet the total amount of funds spent on
general assistance did not rise. Perversely, the GA/
GR budgets in those counties decreased as the
counties adopted innovative means to deny aid to
the truly needy; adding thousands of single indi-
viduals and childless couples to the ever growing
homeless population of America.

Recommendation

We have no objections to HHS issuing waivers to
States to operate programs that will increase the
nghts of the poor, not reduce the rights of the poor.
If these programs are truly designed to benefit the
poor, then they should be designed by law to in-
crease their current rights and benefits.
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STATEMENT OF SENATOR LLOYD BENTSEN

HEARING UN WELFARE REFORM OCTOBER 14, 1987

TODAY'S HEARING IS THE SECOND BY THE FULL COMMITTEE ON

FINANCE ON THE SUBJECT OF WELFARE REFORM. THIS HEARING SHOULD BE

ESPECIALLY HELPFUL, BECAUSE 11 PROVIDES THE COMMITTEE WITH I1S

FIRST OPPORTUNITY TO HEAR THE VIEWS OF WITNESSES ON SPECIFIC

LEGISLATION.

WE NUW HAVE BEFORE US S. 1511, THE FAMILY SECURITY ACT,

INTRODUCED BY SENATOR MOYNIHAN; S. 1001 AND S. 869, CHILD SUPPORT

ENFORCEMENT BILLS INTRODUCED BY SENATOR BRADLEY AND SENATOR DOLE;

AND S. 1655, THE AFDC EMPLOYMENT AND TRAINING REORGANIZATION ACT,

INTRODUCED BY SENATOR DOLE, COMPANION TO A BILL INTRODUCED IN THE

HOUSE BY REPRESENTATIVE MICHEL. IN ADDITION, WELFARE REFORM

LEGISLATION HAS RECENTLY BEEN REPORTED BY THREE. HOUSE COMMITTEES.

EARLIER THIS YEAR, ThE NATION'S GOVERNORS ISSUED A STATEMENT

RECOMMENDING THAI WE "TURN WHAT IS NOW PRIMARILY A PAYMENTS

SYSTEM WITH A MINOR WORK COMPONENT INTO A SYSTEM THAT IS FIRST

AND FOREMOST A JOBS SYSTEM, BACKED UP BY AN INCOME ASSISTANCE

COMPONENT."

THIS STATEMENT UNDERSCORES A POINT UN WHICH MUST AMERICANS

AGREE WELFARE REFORM LEGISLATION MUST BRING ABOUT A

FUNDAMENTALLY NEW DIRECTION FUR THE NATION'S WELFARE SYSTEM.

WE KNOW FROM EXPERIENCE THAT THIS MAY BE DIFFICULT TO

ACCOMPLISH. IN YEARS PAST, THE CONGRESS HAS ENACTED OTHER LAWS

DESIGNED TU ACHIEVE THIS SAME OBJECTIVE. THE MOST NOTABLE

EXAMPLE IS THE WIN PROGRAM. WHEN IT STARTED 20 YEARS AGO, WIN

UFFERED GENEROUS OPEN-ENDED ENTITLEMENT FUNDING FOR DAY CARE, AND

A WIDE ARRAY OF EDUCATION, EMPLOYMENT, AND TRAINING PROGRAMS. THE

EXPERTS ESTIMATED THAT THESE PROGRAMS WOULD HELP LARGE NUMBERS OF

WELFARE RECIPIENTS OUT OF DEPENDENCY.

UNFORTUNATELY, WIN NEVER LIVED UP TO ITS PROMISE. IT WAS

ENACTED AT A TIME WHEN THE VALUE OF EMPLOYMENT AND TRAINING

PROGRAMS WAS SERIOUSLY QUESTIONED. IT HAD AN ADMINISTRATIVE

12ij
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STRUCTURE THAT WAS COMPLEX AND LACKED ACIUUNTABILITY. AND

NEITHER 1HE AUMINISTRATIUN, THE CONGRESS, NUR THE GOVERNORS AND

STATE LEGISLATURS WERE FULLY SUPPURTIvE OF IT. LACKINb BROAD

SUPPORT, IT HAS BEEN WHITTLED AWAY YEAR BY YEAR, DEMORALIZING

RECIPIENTS AND AUMINISTRATUkS ALIKE.

1HE LESSON OF WIN WAS COSTLY, BOTH IN TIME AND HUMAN

RESOURCES, AND WE CANNOT AFFORD ANOTHER 20-YEAR DIGRESSION.

WE NEED NOW TO FASHION A FIRM AND EFFECTIVE WELFARE

STRUCTURE, UNE THAT ADDRESSES THE NEEDS OF ALL REGIONS UF THE

COUNTRY.

I BELIEVE THERE IS CONSENSUS ON TWU MAJUR ELEMENTS INCLUDED

IN THE BIC'S BEFORE US. UNE IS THAT THE CHILD SUPPORT

EhFURCLMENT PROGRAM MUST BE STRENGTHENED.

THE SECUND IS THAT WE MUST BUILD A VASTLY IMPROVED PROGRAM OF

EDUCATION, EMPLUYMENT, ANL) TRAINING FUR WELFARE RECIPIENTS.

ENABLING THE PARENTS OF NEEDY CHILDREN TO PARTICIPATE MURE FULLY

IN THE ECONOMIC LIFE OF 1111. (MOWRY IS SURELY 1HE MUST IMPORTANT

TASK BEFORE US. AND HUW WE GO ABOUT DOING THIS WILL DETERMINE

WHETHER WE INITIATE REAL REFORM, OR JUST ANUTHER PRObRAM THAT

LATER PROVES TU BE A DISAPPOINTMENT.

BUILDING A NEW PROGRAM IS A CUMPLEX TASK, ABOUT WHICH THERE

ARE MANY VIEWS, AND WE WILL HEAR SUME OF THEM TODAY. BUT I WOULD

LIKE TU TAKE A MINUTE UR 1WU TU OUTLINE WHAT I BELIEVE TU BE

SEVERAL FUNDAMENTAL PRINCIPLES FOR A SUCCESSFUL NEW PROGRAM.

FIRST. WE NEED A SYSTEM UF FINANCING THAT IS STABLE AND

SUSTAINABLE, AND THAT TAKES INTO CONSIDERATION THE FISCAL

CAPACITY OF BOTH THE FEDERAL GOVERNMENT AND THE INDIVIDUAL

STATES.

SECOND. WE NEED AN ADMINISTRATIVE STRUCTURE THAT BUILDS UN

EXISTING RESUURCES, ENCOURAGES STATE AND LOCAL INITIATIVE, AND

THAT IAN BE HELD ACCOUNTABLE FUR SUCCESS UR FAILURE.

.1 'IS :
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THIRD. WE NEED To ESTABLISH AN EFFECTIVE PLANNING PRUCESS,

TO ASSURE THE BEST USE OF LIMITED RESOURCES, AND 10 LOORDINAlE

TRAINING PROGRAMS WITH AVAILABLE JOBS IN THE COMMUNITY.

FOURTH. UPPURTUNIIIES AND OBLIGATIONS MUST GO HAND-IN-HAND.

PROGRAMS MUST BE PERCEIVED AS FAIR BOTH BY RELIPIENTS, AND BY THE

COMMUNITY AT LARGE.

FIFTH. WE NEED A PROGhAM THAT IS FLEXIBLE. RELENT RESEARCH

HAS GIVEN US NEW INSIGHTS INTO THE VALUE OF EMPLOYMENI AND

TRAINING PRUGRAMS FUR WELFARE RELIPIENTS, BUT 1HERE IS MUCH YET

10 BE LEARNED. STATES MUS1 BE ABLE TO ADAPT TU CHANGING

SITUATIONS AND TAKE ADVANTAGE OF NEW EXPERIENCE AND KNUWLEDGE.

THERE IS UNE FINAL UBSERVATION THAI I WOULD LIKE TO MAKE.

THIS COMMITTEE AND O1HERS IN THE CONGRESS ARE CURRENTLY ENGAGED

IN THE PROCESS OF BUDGET RECONCILIATION. WE ARE BEING ASKED TO

MAKE TOUGH CHOICES RAISE TAXES AND CUT SPENDING, TO REDUCE THE

DEFICIT AND PROMUTE A STRONG ECONOMY, WITHOUT WHICH ANY EFFURT AT

WELFARE REFORM WILL FAIL.

THIS PAINFUL BUDGET EXERCISE REMINDS US THAT WE MUS1 CHOOSE

UUR PRIURITIES WITH CARE. IN WELFARE REFORM, AS IN EVERY OTHER

AREA OF NATIUNAL PULICY, WE CANNOT DU EVERYTHING THAT WE WOULD

LIKE TO DO.

HAVING SOUNDED 1HIS LAUTIUNARY NOTE, LET ME ALSO SAY 1HAT I

BELIEVE WE CAM MOVE FURWARD, CLEAR IN OUR PURPOSE OF SETTING A

NEW DIRECIIUN FOR WELFARE, AND COMMITTED TO MAKING THE LONG-TERM

INVESTMENT THAT WE KNUW IS NECESSARY IF WE ARE TO SUCCEED.

WE WELCUME UUR WITNESSES TODAY. 1HEY ARE DIVERSE IN THEIR

PERSPECTIVES, AND WILL SURELY ENRICH OUR UNDERSTANDING OF 1HE

IMPORTANT ISSUES BEFORE US.

13i
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OCT 1 4 /987

The Honorable Lloyd Bentsen
Chairman, Committee on Finance
United States Senate
Washington, D. C. 20510

Dear Mr. Chairman:

This is in response to your request for a report on S. 1511,
a bill entitled the 'Family Security Act of 1987". In addition
to the following general comments, we have enclosed a section-by-
section summary and analysis of the bill and cost estimates for
each section.

We fully support Congressional efforts to eliminate the injustice
of parents failing to assume responsibility for their children's
support and help low-income families become and remain self-
sufficient. Certain provisions of this bill take a major step
toward accomplishing these goals through improvements that would
enhance State efforts to obtain child support from absent
parents, such as requiring mandatory State guidelines for setting
and updating child support awards.

However, in four critical areas this bill is not acceptable to
the Administration because it fails to accomplish its stated
goals.

First, while stating its intention to provide greater support to
low-income families to become and remain self-sufficient, S. 1511
has included provisions which will have just the opposite effect.
By making mandatory the currently optional coverage of two-parent
families, and allowing for expanded eligibility under the
program, S.1511 would reduce the work effort of many who are
capable of self-support and significantly increase the welfare
rolls. The President has made clear his opposition to a
mandatory program, which would cost the States which do not now
choose to have a two-parent program $867 million over five years
and could lead to reductions in benefits for those who are in
greater need. This opposition is only strengthened by provisions
of S. 1511 that would allow States to establish a guaranteed
annual income by changing the traditional requirements for recent
work history and unemployment of the family's principal wage
earner. Specifically, S. 1511 would substitute education for
work when defining "employment" and permit a family with a fully
employed principal wage earner to qualify for cash benefits and
accompanying Medicaid coverage. These profound changes in the
nature and scope of the AFDC program are unacceptable to the
Administration.

Second, the bill's numerous individual demonstrations--with no
provisions for rigorous evaluation and potentially significant
costs--and the very limited waiver authority contained in title
VIII of the bill, do not allow for the serious testing of welfare
reform ideas that the country so desperately needs. To meet this
need, we support the creation of a single, broad demonstration
authority which would allow States to sponsor community-based
projects which could test innovative alternatives to the current
oublic assistance system. This broad demonstration authority,
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incorporated into the proposed Low-Income Opportunity Improvement
Act, S. 610, is fundamental to the Administration's acceptance of
any welfare reform proposal.

Third, the JOBS proposal contained in S. 1511, which is intended
to help low-income families become self-sufficient through
participation in an employment, education and training program,
would add approximately $1.4 billion to the Federal budget over
five years while doing little to reduce welfare dependency. This
proposal would have limited effectiveness because it does not
make the necessary commitment to wide-scale mandatory
participation, particularly among potentially long-term
recipients.

Any effective work program for welfare recipients must establish
mandatory participation standards and involve mothers with young
children. S. 1511 fails to meet either of these criteria.
Research has shown that the key element of a successful work
program is to reach a large number of individuals with the
appropriate type of assistance--and the only way to accomplish
this is through mandatory participation standards. In addition,
mothers with children under age 3 (who may participate under this
bill only at State option, and then only mothers with children
over age 1) represent almost two-thirds of those likely to be
dependent on welfare for long periods of time.

Fourth, the bill requires States to provide new and expanded
Medicaid and child care benefits intended to facilitate the
transition from welfare to work. A variety of such benefits
already are in place--Medicaid transitional coverage, the child
care disregard, and the earned income disregard. There is no
evidence that requiring States to provide the new benefits
proposed in S. 1511 will do anything more than expand the welfare
rolls. In addition, in the case of Medicaid, requiring States
to provide expanded transitional benefits could divert scarce
resources that they might otherwise use for optional Medicaid
coverage of low-income groups that they believe have more urgent
health care needs--pregnant women, infants, children, the
elderly and so on.

Finally, we believe that many of the areas in the Child Support
Enforcement program identified in this bill as needing
Improvement can be dealt with under current authority. For

example, the bill recognizes that strengthened paternity
establishment standards and time limits for responding to
requests for assistance are essential components of any
efficient and effective State child support enforcement program.
Using the authority contained in current law we are working to
strengthen these areas.

We would like to underscore our willingness to work with Congress
and the States to achieve the objectives we all agree are
desirable. In fact, S. 1655, pending before your Committee and
enjoying broad-based support, represents a positive reform of the
current welfare system which will reduce dependency in a cost-
effective manner. This measure, introduced in the House as H.R.
3200 by Representatives Michel and Brown, has been endorsed by
the President. We urge the Committee to give favorable
consideration to this proposal.

We are advised by the Office of Management and Budget that there
is no objection to the presentation of this report and that
enactment of S. 1511 would not be in accord with the program of

the President.
Sincerely,

Otis R. Bowen, M.D.
Secretary

1 ;I, 3
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TITLE I: CHILD SUPPORT AND ESTABLISHMENT OF PATERNITY

SUBTITLE A -- CHILD SUPPORT

$ec. 101. Mandatory Income Withholding

Description

This section would require immediate wage withholding unless both
parents agree, or the State finds good cause, to have the
conditions for withholding contained in current law apply. The
requirements would apply to orders issued or modified on or after
two years from enactment of the bill. Under current law,
withholding must commence when overdue support equals the support
payable for one month, or an earlier date that the State may
select or the noncustodial parent may request.

Orders issued or modified prior to two years from enactment of
the bill would continue to be subject to the withholding
requirements contained in current law, unless the State agrees to
either parent's request that the immediate withholding provisions
proposed in this section apply.

Other current requirements for the withholding process would
remain unchanged, with one exception. The proposal deletes the
provision that States may allow support payments to be made
through the State upon request of either parent and payment of a
$25 annual fee.

The provisions of this section are effective upon enactment and
States must implement the provisions within two years of
enactment.

Administration Positign

We do not oppose the concept of immediate wage withholding of
child support. Indeed, under the Child Support Enforcement
Amendments of 1984, wage withholding may be initiated immediately
at State option or at the request of the absent parent. We do
have concerns, however, with the following two provisions of this
section which appear to be unnecessarily complicated and
burdensome on the States.

1) The proposal establishes different requirements for orders
established or modified before and after a certain date. Each
requirement contains exceptions under certain circumstances,
e.g., the State agrees to one parent's request to apply the
alternative requirement or both parents agree or the State finds
good cause to apply the alternative requirement. (If good cause
exceptions are allowed, we believe that the determinations must
be based on the best interests of the children involved.)

Such a complicated set of requirements and exceptions would be
extremely difficult for States to administer. Further, authority
exists under current law for a State to initiate withholding
under almost any of the conditions allowed under this proposal- -
but in a much less complicated manner.

2) As written, this section appears to require the State child
support enforcement agency to initiate withholding, beginning two
years from enactment, for all orders in the State, regardless of
whether there has been an application for child support
enforcement services or the family is receiving AFDC payments.
We strongly oppose this provision because it would be extremely
costly, intrusive, and excessively burdensome for the State child
support enforcement agency to be responsible for withholding in
every child support case in the State. As stated earlier,
however, we would not oppose immediate withholding in all cases
as long as they were not all brought into the State child support
enforcement agency for processing.

_1 .1 ,x
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section 102. Chil Support Disregard

Description

This section would clarify that States must disregard the first
$50 from any child support payment which was due for a prior
month if the payment was made on time.

Administration Position

This amendment is unnecessary because we are in the process of
clarifying this requirement by revising cur regulations. We
agree that, under the $50 chi1z1 support disregard provision,
custodial parents are entitled to a disregard whenever a payment
is made on time. When obligors r_-1t their child support
obligations, the AFDC family should not be denied the $50
disregard because of delays in transmitting or receiving
collections within a State or between States.

Sec. 103. State luidelines for Ch'id Support Award Amounts

Description

This section would require guidelines for setting support award
amounts to be used unless there is a findin^ That good cause
exists for not applying the guidelines. c ...alines would have to
be reviewed every 5 years. The State would have to establish and
use procedures to ensure that 1) orders established under the
guidelines would be reviewed, and adjusted, as appropriate, at
least every 24 months; 2) orders which were not established under
the guidelines would be reviewed, and adjusted, as appropriate,
if the State agrees with a request by either parent for review;
and 3) both parents would be given JO days notice of a pending
review, and 30 days from notice of a proposed adjustment to
initiate proceedings to challenge the adjustment.

The proposal would be effective upon enactment. States would be
required to implement the requirements for 1) periodic review of
the guidelines and use of the guidelines to set support awards no
later than the first day of the thirteenth month after enactment,
and 2) periodic review and adjustment of award amounts no later
than the first day of the thirtieth month after enactment.

Administration Positi.211

We strongly support mandatory State guidelines and have submitted
proposed legislation to require the use of State guidelines as a
rebuttable presumption to establish child support awards. We
believe that using guidelines as a rebuttable presumption would
more likely protect children's best interests than allowing good
cause exceptions which could focus on the impact of support
payments on obligors rather than their children.

We also support the concept of requiring periodic review and
adjustment of awards. However, we have two concerns with the
approach taken in this bill:

(1) Mandatory review and adjustment of all awards every two
years would be unduly burdensome on States and the courts. Cur
legislative proposal would require periodic review and revision,
if necessary, of all support orders being enforced under the
child support enforcement program, in accordance with priorities
and criteria specified by the Secretary in regulations. The
regulatory priorities and criteria would ensure that the orders
continue to comply with the guidelines while allowing flexibility
in the frequency and scope of review. This approach would give
us the opportunity to work with the Congress and States to
establish criteria which are effective, without being unduly
burdensome.
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(2) Automatic review and adjustment of only those orders
established under the mandatory guidelines places an unfair
burden on parents with orders which were established prior to the
effective date of these guidelines. We believe that all orders
being enforced by the child support agency, yhether or not they
were established under the mandatory guidelines, should be
reviewed in a similar fashion to ensure equity.

We further recommend that any mandatory guidelines legislation
include provisions similar to those in section 204 of the
Administration's proposed "Family Assistance, Child Support
Enforcement, and Social Services Improvement Act of 1987" that
require States, when establishing guidelines, to consider, at a
minimum, such factors as prescribed by the Secretary in
rejulations.

SUBTITLE B -- ESTABLISHMENT OF PATERNITY

Sec. 111. Standards for Measuring the Performance State
t 'I

Descrintion

This section would create paternity establishment standards which
a State must meet to avoid imposition of a penalty of between 1
and 5 percent of Federal payments to the State under the proposed
Child Support Supplement program which would replace the AFDC
program.

The standards would be based on a State's paternity establishment
percentage for a fiscal year. The percentage would be the ratio
of (1) the total number of children receiving payments or
services under the program for whom paternity was established to
(2) the total number of children receivin payments or services
under the program who were born out of wedlock. Caildren who are
dependent by reason of the death of a parent or with respect to
whom there is a finding of good cause for refusing to cooperate
would not be included in the total number of children needing
paternity establishment. For FY 1987, the Secretary could
compute the States' paternity establishment percentages based on
data collection for the last quarter of FY 1987.

A State's paternity establishment program for a fiscal year would
meet the requirements of the section if its paternity
establishment percentage 1) is 50 percent or greater, 2) is above
the national average paternity establishment percentage, or
3) increases 3 percentage points a year. The State's paternity
establishment program must meet the requirements of the section
beginning in FY 1991. (For example, if a State's percentage in
FY 1987 was 12% and the national average was 18%, that State
would have to increase its percentage to 15% by the end of FY
1990 and to 18% by the end of FY 1991 in order to avoid a fiscal
penalty.)

The Secretary could modify the requirements of the section to
take into account additional variables that affect the ability of
the State to meet the requirements. The Secretary would be
required to submit an annual report to Congress on the data upon
which the States' paternity establishment percentages for a
fiscal year are based, any additional variables the Secretary has
identified, and State performance in establishing paternity.

The amendments would be effective on the date of enactment.

Administration Position

While we strongly support setting performance standards for
paternity establishment, we strongly oppose the standards
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proposed in this section of the bill because poorly performing
States would only need to make marginal improvements in order to
satisfy these standards.

.leuAuse we believe that paternity establishment is in the best
i-terest of children and that it has long-term implications for
int.reasing the self-sufficiency of families, we believe stronger
standards than those proposed in this bill are necessary. We now
have authority to establish such performance standards, so that
the bill would preclude us from developing the more stringent
standard- needed to ensure that major improvements are made in
poorly performing States.

In setting performance standards we believe that it is more
effective and more equitable to establish a national goal which
each State must achieve, regardless of its current record, in a
specified period of time. We are developing such standards now
by revising the regulations which contain the current audit
standards for paternity establishment to make them more
substantive. We plan to work with Congress and the States during
this process.

ILI, 112. Increased Federal Assistance for Paternity
;ishment

Description

This section would increase the Federal matching rate for State
costs for laboratory tests in determining paternity to 90
percent.

Administration Position

We oppose t;sis provision because we believe that it is costly and
unnecePsdry. The current 68 percent Federal matching rate for
State administrative costs of the child support enforcement
r-ogram already is considerably more generous than the 50 percent
matching rate for administrative costs under the AFDC, Medicaid
and Food Stamp programs, and there is no need to increase it. A
90 percent matching rate for laboratory tests in determining
paternity could lead to wasteful spending because the States
would not have much financial incentive for operating cost
effectively. Moreover, research indicates that paternity
establishment for AFDC cases, even in high costs States, can pay
for itself.

The long-term benefits of establishing pater-ity and the
already generous matching rates, coupled with the current
exclusion of laboratory costs in incentive payment calculations,
are more than adequate incentives for States to establish
paternity. These existing incentives, reinforced by strengthened
performance standards and procedures, will improve paternity
establishment by States.

SUBTITLE C -- IMPROVED PROCEDURES FOR CHILD SUPPORT ENFORCEMENT
AND ESTABLISHMENT OF PATERNITY

5ec. 121. Require -lent of Prompt State Response to Requests tor
Child Support Assistance

Description

This section would require the Secretary to establish time limits
within w.' h States must accept and respond to requests for
assistance in providing services under the program. The
Secretary would be required to establish an advisory committee
within 30 days of the date of enactment and consult with the
committee prior to issuing any regulations on time limits. He
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would be required to issue a proposed regulation within 90 days
of enactment, allow at least 60 days for public comment, and
issue final regulations no later than the first day of the
seventh month after enactment.

haministration Position

We strongly support establishing time limits for responding to
requests for child support services, but we believe sufficient
statutory authority already exists to establish time limits.
Under current law the Secretary is required to establish such
standards for State child support programs as he determines to be
necessary *o ensure that such programs will be effective. Using
this authority, we are moving toward establishing time frames for
taking necessary actions in child support enforcement cases.
Although additional statutory authority is not necessary to
accomplish this common goal, we are interested in the views of
the Congress regarding appropriate time frames for action and
look forward to discussing this issue further.

Sec. 122. Automated Trackina and Monitorina Systems Made
Mandatory

Description

The section would require States to develop Statewide automated
child support enforcement systems no later than the date
specified in the initial advance planning documents or 10 years
rafter that document is submitted to the Secretary, whichever is
earlier. The Secretary could waive any requirement with respect
to the automated system if a State demonstrates that it has an
alternative system that enables it to be in substantial
compliance with the Child Support Enforcement program
requirements of the Social Security Act.

A State would receive 90 percent Federal matching of costs
attributable to the planning, design, development, hardware and
installation of a system which meets the requirements of section
454(16) of the Act if the State submits an advance planning
document by 0ctobe- 1, 1989. Enhanced funding for development of
the system would b.. available as long as the system meets the
requirements of section 454(16) of the Act up to the date the
State is required to complete the system.

The provision would delete the availability of 90 percent
matching for the costs of enhancement of an automated system. It
also could delete the Secretary's authority to suspend approval
of the advance planning document if he finds there is a failure
to substantially comply with the advance planning document.
Under that provision, suspension continues until there is no
longer any failure of the automated system to comply with the
advance planning document.

The proposed requirements would become effective upc., the date of
enactment.

Administration Position

While we strongly support requiring States to develop automated
child support enforcement systems and setting a time at which
enhanced funding ends, we oppose this proposal because it could
result in lengthy delays in development of this essential
component of any State's child support program. In order to make
current law work well, and to be able to add more effective
requirements to the child support program, it is essential for
eve N. State to have automated child support enforcement systems
as 4 in as possible.
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By extending (potentially until FY 2000) the 90 percent Federal
matching rate currently available for State development of
automated systems, States may be encouraged to take up to 10 more
years to develop automated systems. We believe this is an
unnecessary extension of the 90 percent matching rate, which has
already been available for almost a decade. Given the status of
current efforts we believe that all States could be fully
automated no later than FY 1993. Currently, systems are under
development (using 90 percent funding) in 35 States, nine of
which are transferring existing systems and technology from other
States. (We are encouraging these transfers to make it quicker
and easier to establish State automated systems.) In addition,
some States, which have not applied for 90 percent matching
funds, have chosen to develop their own automated systems under
the regular matching rate available for program administrative
costs. Providing 90 percent matching funds in these States is
unnecessary.

Finally, we strongly oppose deletion of the Secretary's authority
to suspend approval of an advance planning document because of
the State's failure to substantially comply with the contents of
that document. We believe that authority is an essential
management tool to ensure State compliance with that document.

Sec. 123. Additional Information Source for Parent Locator
Service

Description

This section would require the Secretary of Labor to enter into
an agreement with the Secretary of HHS to provide prompt access
by HHS to the wage and unemployment compen.--tion claims
information and data maintained by the Depart-7t of Labor (DOL)
and State employment security agencies.

The provision wou'd be effective upon enactment.

Administration Position

We agree that direct access to employment security information
would be of grew assistance to States in locating non-custodial
parents and obtaining information necessary to implement wage
withholding. State and local information generally is more
current than information Available in Federal records in locating
non-custodial parents owing rtild support. Access to current
employer and wage information also is invaluable for expeditious
initiation of mandatory wage withholding.

While additional legislative authority may not be necessary to
accomplish these objectives, we would not object if the Congress
nonetheless decided to address this issue explicitly through
legislation. However, the amendment made by section 123 of the
bill is technically inadequate and does not provide the statutory
authority that would permit full implementation of the intent of
the section. We stand ready to work with the Committee to
develop draft language for the Committee's consideration to
accomplish the agreed-upon goals.

Sec. 124. Use of Social Security Number (SSN1 to Establish
;dentity of Parents

Description

This section would amend Title II of the Social Security Act to
require States to obtain SSNs from the parents of a child for
whom a birth certificate is issued. A State would have to
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require parents to furnish their SSNs and States would in turn
supply the SSNs to the child support enforcement agency unless
the State finds good cause for not doing so. The SSNs would not
have to be on the birth certificates. Any provision of Federal
law inconsistent with this proposed requirement would be null and
void two years from enactment of this bill, the effective date of
this provision.

Administration Position

We do not oppose including both parents' SSNs in records which
accompany birth certificates. However, we are concerned that the
confidentiality of such records be protected. The provision
contains no language to ensure protection of individuals'
privacy.

Sec. 125. Commission on Interstate Child Support

Description

This section would establish, within 50 days of enactment, a
Commission on Interstate Child Support composed of 15 members, 8
of which would be appointed by the Congress and the remaining 7
by the Secretary. The Commission would be required to hold one
or more national conferences on interstate child support reform
by October 1, 1988 and report to the Congress recommendations for
improving interstate child support establishment and enforcement
and revising the Uniform Reciprocal Enforcement of Support Act.
The Commission would terminate on October 2, 1989. Two million
dollars would be authorized to carry out the proisions of ttis
section.

Administration Position

We oppose this proposal because we believe that recent and
ongoing efforts to improve the processing of interstate child
support cases make establishing a commission unnecessary an:' a
waste of scarce resources. The 1984 Amendments greatly enhanced
the enforcement techniques available in interstate cases. ...nose

techniques, along with revised Federal regt.iat ,ans on interstate
cases and the development of standardized forma, will
significantly improve processing of those cases. In addition,
States will gain invaluable knowledge from the results cf three
years of interstate demonstration grants which hc'e explored
innovative approaches to improving Interstate cast. processing.

TITLE II: JOB OPPORTUNITIES AND BAS7C SKILLS (JOBS)
TRAINING PROGRAM

Section 201. Establishment of JOBS Program

Description

Section 201 would require each State welfare agency to administer
a job opportunities and basic skills (JOBS) training program
under a State plan approved by the Secretary. The program would
have to be fully implemented Statewide within 3 years of
enactment, except where it is not feasible to do so. Nonexempt
recipients would be required to participate in ZOBS to the extent
that programs were available in their area and resources
permitted. Exemptions would be provided for those who were ill,
incapacitated, or of advanced age; needed to care for another
family member; working at least 30 hours a week; under the age of
16 or a child attending elementary, secondary, vocational o"
technical school full-time; in the last trimester of pregnancy;
personally providing care for a child under 3; or residing in a
remote area. States would hAve the option to require .

participation of chose with children between the ages of 1 and 3,

140



136

and of both parents in a two-parent family. Those with children
under 6 (except principal earners in two-parent families) could
not be required to participate more than 24 hours a week.
Exempt individuals could participate on a voluntary basis.
Unemployed absent fathers who could not meet their child support
obligations could participate, on either a voluntary or mandatory
basis, at State option.

Those attending school or vocational training designed to lead to
employment could continue in those programs and receive child
care funds through JOBS.

Initial JOBS activities would include assessment and a review of
family circumstances; the development of an employability plan:
and at State option, negotiation of a contract specifying agency
and participant obligations. Case managers also could be
assigned, at State option.

States could include the following activities in their programs:
high school or equivalent education, remedial education,
appropriate post-secondary education, on-the-job training, skills
training, work supplementation, community work experience (CWEP),,
job search, job readiness, job development, placement, and
follow-up services, and other employment, education, and training
activities allowed under regulations of the Secretary.

Cvstodial parents under the age of 22 who had not completed high
school, or an equivalent program, would be required to
participate in educational activities- -even if otherwise exempt
because of a child under age 3 (although not if exempt for other
reasons).

States would have to provide the opportunity for a fair hearing
in cases of disputes over program assignments. Wage rates for
assigned jobs would have to meet the greater of Federal or State
minimum wage requirements, and assignments could not result in
displacement. Also, States could not require participants to
take any job which would result in a net loss of income
(including the value of Food Stamps and health benefits) unless
the State provided a supplementary payment to the family to
compensate for the loss. Such a payment would be treated as an
assistance payment for Medicaid eligibility and Federal matching
purposes.

Program activities under JOBS would have to include private
sector involvement and be coordinated with programs under the Job
Training Partnership Act (JTPA). JOBS funds could not replace
current State expenditures.

The Work Supplementation program would be authorized with
changes, including categorical Medicaid eligibility for
participants. The maximum hours for CWEP assignments would be
reduced based on the amount of reimbursement to the State for
child support collections. Up to 8 weeks of job search could be
required of applicants and up to 8 weeks a year required of
recipients.

Sanctions for failing to meet program requirements would, in the
first instance, remain in effect until the participant's
compliance; in the second instance, remain in effect until
compliance, but at least 3 months; and in any subsequent
instance, remain in effect at least 6 months.

Administration Position

We strongly support changes to the AFDC program which will
substantially reduce dependency among AFDC recipients through
education, training, and employment activities. However, we
believe that there are serious flaws in the provisions of JOBS
which would severely limit its effectiveness in reducing
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dependency. In particular, JOBS does not require the necessary
commitment to wide-scale mandatory participation, particularly
among potential long-term recipients and it drastically restricts
States' ability to design work programs which will be most
effective for their welfare populations. Specifically, JOBS
flaws include the following:

(1) Lack of real participation requirements.

Except for the special provision covering young custonial
parents without a high school education, the only services which
States are required to provide participants are assessment, a
review of family circumstances and the development of an
employability plan. There is no requirement for States to
provide actual employment-related services to even a minimum
number or percent of recipients: As the key element of a
successful program is to reach a large number of individuals with
the aprropriate type of assistance, it is unlikely that the
program would substantially reduce dependency.

(2) Exemption for parents and caretakers of children under 3,
unless the State has elected a lower age limit.

Currently, 35 percent of the AFDC families include children under
age 3. More importantly, almost two-thirds of all women who will
use AFDC for 10 years or more enter the program with a child who
is less than 3 years old. Thus, this exemption could leave a
large proporcitIn of recipients, and an even larger proportion of
those likely to be dependent on welfare for long periods of time,
beyond the reach of program services.

We believe that society supports earlier involvement in work
activities. A recent Labor Department survey found that in March
1987 the majority of women with children under age 3 were in the
labor force. We should oxpect no less of welfare recipients. As
a matter of fact, findings from demonstrations in this area
undertaken in several States indicate that women with preschool
children are at least as likely to get jobs and to retain those
jobs as women with older children.

The breadth of this exemption is narrowed somewhat by the
provision which would require custodial parents under the age of
22, who have not completed high school, to pursue educational
activities, notwithstanding the exemption. However, we are
concerned that program activities would not reach the many
parents with young children who are not covered by this
provision, but who also are potential long-term dependents- -
including those who have completed high school, but have no work
experience or job skills and all those over the age of 22,
regardless of their educational attainment.

(3) The prohibition against assignments of more than 24 hours a
week when there are children under age 6.

This prohibition places an unnecessa_y restriction on States and
individuals when deciding on the most appropriate work, education
or training assignment for the individual. There =ay be
situations where the most useful assignment for the individual
takes more than 24 hours per week. Where this is the case and
the parent or caretaker does have access to day care, or is
otherwise sufficiently free from child care responsibilities,
they should be allowed to participate 1., such assignments.

(4) The prohibition against a State requiring individuals to
accept employment which would result in a net loss of income
(including Food Stamps and the insurance value of health
benefits) unless they pt ie a suppleme.lta_ payment to make up
the difference.
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This provision will prolong dependency among employable
recipients. Welfare recipients employed in some entry-level jobs
would continue to get benefits to supplement their wages, thus
prolonging their dependency. The benefits would be available to
them, but not to employees who have never baen on welfare, thus
creating inequities and potentially drawing more employable
persons onto welfare. Further, an individual should not be able
to choose to be on welfare in order to be economically better
off--an individual should be on welfare only because he/she has
no other alternative.

The provision also would create new, complex administrative
burdens for the State and employers, as States would be required
to establish the value of Medicaid and employer-provided plans.
Employees also could purposely choose low-cost plans or no health
insurance at all so as to m ximize their tax-free supplementary
welfare payment (which also qualifies them for Medicaid).

(5) Maintaining the limitation of no more than 8 weeks of job
search a year.

This provision has been difficult to administer and can prevent a
State from requiring appropriate job search by an individual who
has just completed an education or training activity.

(6) Failing to provide that a family's Food Stamp allotment can
be used in determining CWEP hours (as authorized under current
law) .

We believe it is counterproductive to restrict State flexibility
in this manner since CDEP has proven beneficial for participants
and effective in reducing dependency.

(7) Requiring that jobs pay at least the greater of the State or
Federal minimum wage.

We believe that this requirement would unnecessarily limit State
flexibility in referring individuals to appropriate employment.
For example, there could be individuals who are not quite ready
for regular employment, but need wurx experience or on-the-job
training to qualify for regular employment. In such instances,,
it might be reasonable to treat a job like a training position
and pay less than the eqtivalent of minimum wage.

(8) Extending displacement limitations to all program
activities.

We believe it is appropriate to prohibit displacement in CWEP,,
where welfare recipients are not being paid, or in Work
Supplementation, where a recipient's employment is being
subsidized. Because of the nature c' these programs, regular
working individuals could be unfairl affected by the placement
of a program participant. At the same time, we believe a welfare
recipient seeking regular, unsubsidized employment should be able
to "displace" another individual if they have competed fairly, on
an open market basis, for a job.

(9) Allowing reimbursement for post - secondary education.

Welfare recipients who have the education and skills to enter
college also have the skills to obtain employment. Since these
AFDC recipients are not in as great a need of assistance as other
morn disadvantaged groups, we would oppose this as an allowable
activity under JOBS.

Finally, we also are concerned about the provision that allows a
State to extend JOBS services to absent parents who are not
recipients. Other programs are available to assist these
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parents, and it is likely that such services funded under the
Social Security Act would be extended to them at the expense of
services to AFDC recipients. Until welfare/work programs
authorized under the Social Security Act are successful in
serving a substantial portion of their principal target
population, we do not believe the service base for the program
should be expanded.

Section 202. Related Substantive Amendments

Description

Federal matching funds at a 90 percent rate would be provided for
the first $140 million in expenditures for JOBS operation and
administration. For program operation and administration
expenditures in excess of $140 million, Federal matching funds at
a 60 percent rate would be provided. However, for costs
associated with assessments and reviews, case management, and
development of participant/agency contracts, 50 percent Federal
matching would be available. Also, if less than 60 percent of
the non-Federal share of expenditures were in cash or less than
60 percent of the expenditures went for services to priority
individuals, the State would qualify for 50 percent funding for
all expenditures. Priority individuals would include those
receiving assistance for 30 of the 60 prior months; applicants
who received assistance for 30 of the 60 months immediately prior
to application; custodial parents under the age of 22 who are out
of school, but have not completed high school; and parents
receiving benefits on the basis of unemployment.

States have to assure the availability of adequate child care
needed by participants in JOBS. Such care could be provided
directly, arranged through use of vouchers or contracts, or by
payments to participants who secure their own care. The value of
child care provided to participants would not be conidered
income under any Federal or Federally supported n'eds -based
program and could not be claimed as an employee-related expense
for certain tax credit purposes. State expenditures for child
care would be matched at the Federal matching rates for benefit
payments.

States also would be required to pay for transportation and
related support services needed by JOBS participants.
Expenditures for transportation and other support services would
be matchable as regular AFDC administrative expenses at a 50
percent matching rate).

Administration Position

We oppose the matching provisions because tLe rates are too
high, coverage is too broad and the provisions would be
exceedingly difficult to administer. We also oppose the linkage
of funding to the priority groups specified in the bill because
this linkage would encourage delayed intervention rather than
early intervention to prevent dependency.

Under JOBS uncapped Federal funds at a 60 percent match rate
would be extended to a very broad range of activities, including
basic and remedial education, certain post-secondary educaticn
and skills training. Open-ended funding under the Social
Security Act for education and training, which traditionally have
been the primary responsibility of State and local governments,
would create the potential for massive cost-shifting from those
governments to the Federal government. It also does not
recognize the substantial Federal resources already available to
serve the disadvantaged through programs such as the Jobs
Training Partnership Act and the Adult and Vocational Education
programs.
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The 90 percent match for the first 5140 million in JOBS
expenditures, combined with the open-ended 60 percent match for
JOBS activities and the benefit matching rate for child care,
would place a disproportionate fiscal burden on the Federal
government at a time when we are endeavoring to constrain the
Federal budget. Allowing States to claim a significant level of
in-kind expenditures for JOBS activities, in effect, further
raises those rates. It would increase Federal costs under the
program and reduce a State's incentive to devise a cost-effective
program. These conclusions are based on the experience of
similar work programs which have allowed in-kind matching and
received minimal State contributions under these rules.

Authorization of in-kind match also raises some serious
administrative concerns. It would create significant oversight
difficulties because of the inherent problems associated with
assessing the value of resources and non-cash contributions.

The differential matching rates for regular AFDC administrative
expenses and JOBS-related administrative expenses, and the
conditions imposed on the availability of the higher JOBS match
rate, raise additional administrative problems. First, it would
be difficult to distinguish between administrative costs which
are eligible only for the 50 percent rate (e.g., case
management, assessment, and contracting) from other program
administration costs which qualify for a 60 percent rate. Under
these rules, States would have an incentive to minimize what gets
classified as case management and related functions in order to
qualify for the higher matching rate and maximize their Federal
funding. They also would have an incentive to try to claim
regular AFDC administrative costs as work program costs in order
to increase Federal funding of their programs.

For these reasons, we do not believe the funding provisions of
the JOBS program are tenable. Rather, we prefer a uniform 50
percent open-ended Federal match for support services and work-
related activities other than education and training, wit" States
continuing to provide their share in cash. This approach would
ensure that States have a meaningful financial investment to
structure cost-effective programs and that Federal matching funds
are appropriately provided.

The provision that provides higher matching rates to Stat. .'s that
spend at least 60 percent of their JOBS funding on certain
priority Stoups would create new administrative burdens but more
importantly could result in mis-targeting of services. A wide
range of recent research indicates that past time on welfare is
not a good indicator of future time on the rolls. In fact,
because the FSA targets those receiving welfare for more than 30
months, it would encourage States to provide services to many
recipients who have been on the rolls longer than 2.5 years and
who can be expected to leave welfare sooner than families just
coming onto the rolls. It also would encourage States to delay
intervention rather than stressing the early intervention that
is more likely to prevent long-term dependency. Thus, we oppose
the linkage of funding to services provided to those already on
the rolls for an extended period.

These problems with the funding provisions are even more serious
when combined with the lack of national participation standards.
The lack of participation standards, overly expansive federal
funding, and potential mis-targeting mean that we could incur
high costs with little likelihood of a reduction in dependency or
welfare savings.

,

145



141

-1)

Section 203. Reveal of Certain Provisions

DescrIktion

The existing authorities for title IV-A employment search, CWEP,,
work supplementation, WIN, and WIN demonstration programs would
be repealed, as would two WIN-related matching provisions.

Administration Position

We support the repeal of the WIN and WIN demonstration programs,
together with related funding provisions. The Administration has
proposed such a repeal for a number of years because the WIN
program has not been effective in reducing welfare dependency.

We do not oppose repeal of the IV-A options (job search, CWEP,
and Work Supplementation) because they are reauthorized in JOBS.
However, as noted elsewhere, we do believe in places the
reauthorization unnecessarily limits State flexibility.

Section 204. Regulations; Performance Standards:_ Studies

pescriotion

The Secretary would have 6 months to issue proposed rules,
including rules establishing uniform data collection
requirements, and one year to publish final rules.

The Secretary would have five years to develop performance
standards for JOBS program activities, in consultation with
organizations representing Governors, State and local
administrators, educators and other interested parties, and to
submit them to Congress.

The Secretary would be required to conduct an implementation
study, based on a representative sample of States and localities,
which would document the services offered, participation rates or
activity levels, characteristics of those served, provision of
support services and methods by which activities were offered.
For each of the fiscal years 1988 through 1990, $500,000 would be
authorized for this implementation study.

The Secretary would also be required to conduct a cost-
effectiveness study, based on data from 5 States, to determine
the relative effectiveness of different approaches for assisting
long-term dependents. Projects included in the study would be
conducted for at least 3 years and would use specific outcome
measures, as well as experimental designs and random sar'pling, in
testing effectiveness. Annual progress reports and a final
report to Congress would be required. For the cost-
effectiveness studies, one million dollars would be authorized
for each of the fiscal years 1988 through 1992. The Secretary
would establish uniform reporting requirements for the
demonstration projects, as appropriate.

Administration Position

We do not oppose these provisions. Our GROW proposal provides a
similar period of time for development of performance standards
and authorized funds for similar studies.

Section 205. Effective Date

The amendments under title II of the bill would be effective
October 1, 1989 unless the State opted for an earlier date. The
earliest effective date would be the first day of any calendar
quarter on or after the issuance of proposed rules (or; if
earlier, the date when proposed rules are required under sectio
204 of the bill).
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TITLE III: TRANSITIONAL ASSISTANCE

asSian_291,FsIgndsg.111121il
Description

Section 301 would extend child care assistance for 9 months in a
36-month period to a family that loses Child Support Supplement
(CSS) (eligibility due to increased earnings if the family was
receiving CSS payments for at least 3 of the 6 months preceding
the month in which the family lost eligibility.

A family would not be eligible for transitional child care if the
caretaker-relative in the family had: 1) submitted false or
misleading information in order to obtain CSS payments; 2) been
sanctioned while receiving CSS payments within the preceding 12
months; 3) terminated, refused, or reduced hours of employment
without good cause; 4) failed to cooperate with the State agency
in establishing and collecting child support payments; or, 5)
failed to cooperate with the State agency in identifying and
pursuing any third-party payments for health insurance.

Families would be required to co:tribute to the costs of
transitional child care based on a sliding scale fee to be
developed by the State and approved by the Secretary of HHS.

Section 301 would go into effect on October 1, 1988.

Administration Position

We oppose this provision. There is no evidence that mandating
new child care benefits would be cost-effective or get more
people into jobs and off welfare. Paying for child care does not
appear to be a major factor in the employment of AFDC recipient.,
as AFDC families make little use of the provisions available
under current law to cover child care costs. Our data indicate
that the child care disregard is applied in only about 20 percent
of the AFDC eases with earnings. For those who do use the
disregard, the average amount of child care costs disregarded PAK
gang (not per child) was only about $106 per month in 1986.
Even for full-time workers, the average disregard per case was
only $134.

Not only is mandating such new transitional child care subsidies
unnecessary but it could create inequities. Two workers working
side-by-side with the same earnings may be treated differently,
with a former welfare recipient receiving substantial child care
support while the person who was never on welfare would not. In

fact, this provision, combined with others in the FSA, could have
the perverse effect of drawing families onto welfare.

section 302. Extended Eligibility for Medical Assistance

Dg5cription

Section 102 would require States to extend medical assistance for
up to nine months (in any 36-month period) to families who leave
the CSS program because of increased earnings. As with section
301, a family would have had to be receiving CSS payments for a
minimum of 3 of the 6 months preceding the month in which the
family lost CSS eligibility.

The initial four months of transitional medical assistance could
be provided either by continuing Medicaid (in the same amount,
duration and scope), or by paying a family's expenses for health
insurance offered by the caretaker relative's employer or (if
more cost-efficient) by the employer of the absent parent who is
paying child support. If such an employer plan provides less
coverage, the State must make up the gaps with Medicaid.
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For families that receive the entire four months of transitional
assistance, the State must offer them the option of extending
medical coverage for an additional five months. The State may
provide medical assistance during the five month extension in
several ways. They must at least offer families an extension of
Medicaid, of the same amount, duration, and scope, except that
the State may omit certain non-acute care services. The State
also has the option of offering families any of the following:
payment of the family's expenses for health insurance by the
employer of tte caretaker relative or absent parent supplemented
with Medicaid, enrollment in the family option of a group health
plan of the caretaker relative's employer, enrollment in the
family option of a group health plan for State employees,
enrollment in a State basic health plan for the uninsured, or
enrollment in a Medicaid HMO.

A family would be denied any extended medical assistance for the
same reasons as described under Section 301. If a family's gross
monthly earnings exceeded 185 percent of the poverty line, the
State would not provide or would terminate the family's
eligibility for the five-month extension.

A State would be required to impose a premium for a family
receiving medical assistance during the five-month extension.
The amount of the premium could vary depending on the option made
available, but could not exceed 10 percent of the difference
between the family's gross monthly earnings (less the costs of
child care) and $581.

Section 302 would go into effect on October 1, 1988.

Administration Position

we oppose section 302 because it is unnecessary and costly, and
would complicate the Medicaid extensions which currently are
available. we also are concerned that the cumbersome and costly
new provisions in Section 302 would greatly reduce State
capacity, both financially and administratively, to take
advantage of Medicaid optional coverage authorities now in law
that they believe might better meet their citizens' needs, such
as those for all pregnant women, infants, and children up to age
5 whose income is below the federal poverty line.

Four months of Medicaid coverage is already available for
families that lose AFDC eligibility as a result of increased
earnings or child support. Even more extended coverage (up to 15
months) is provided to families that lose AFDC eligibility as a
result of losing the earned income disregards. There are a
variety of other options, such as medically needy coverage and
Community Health Center programs, currently available to address
the needs of low-income families and individuals without settin
up such a complicated system to administer.

There is no evidence that the type of extensions proposed in
Section 302 would be cost-effective, promote earlier employment,
reduce welfare dependency, or produce long-term welfare savings.
Indeed, there is some evidence to suggest that Medicaid coverage
is not the critical factor in employment decisions. The 1981
OBRA changes moved off of the welfare rolls working families with
relatively high incomes, many of whom appear to have had a long-
term attachment to AFDC. No transitional Medicaid coverage was
provided at that time; and if such an additional provision for
Medicaid were key to families' employment decisions, one would
expect that many of these would have quit work and returned to
the welfare rolls. However, the rate of return for families with
earnings was no greater after OBRA than it was before, suggesting
that Medicaid was not a key factor in their job decisions.
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We also are concerned that the medical assistance extension in
this bill would postpone the adjustment of former recipients to
self-sufficiency and provide employers with an incentive not to
offer, or to reduce, health insurance coverage for lower wage
earners if they know Medicaid will provide coverage to former
welfare recipients. In fact, the provision might well induce
families that otherwise would leave the welfare rolls in less
than 3 months to remain on the rolls to receive extended
publicly-subsidized medical coverage.

In addition, we have serious concerns about the numerous
administrative complexities and costs of implementing Section
302. A new, costly and complex administrative structure would
have to be created by States to compute income eligibility and to
compute and collect premiums for these new medical assistance
extensions. Subtracting the costs of child care and then using a
threshold of 185% of the poverty level for eligibility would
likely result in most recipients remaining eligible, few paying
premiums, and the State making extensive calculations and
determinations for all.

Experience has shown that, while States have for some time been
permitted to collect income-related co-payments, deductibles, and
co-insurance from Medicaid beneficiaries, few if any have chosen
to do so because of the cost and complexity of such a process.
Similarly, States choosing to use any of the other options for
providing health insurance coverage would have to establish an
administrative structure to pay premiums and deal with the
various entities administering the plans.

Denial of extended medical assistance for failure to pay
premiums, to make monthly income reports, or to continue
employment has been made subject to a "good cause" determination
by the State. This could result in a major administrative burden
and could well result in court challenges.

TITLE IV: FAMILY LIVING ARRANGEMENTS

Section 401. Households Headed by Minor Parents

Description

Except under certain circumstances, individuals under age 18 who
were never married and who had a dependent child in their care
(or who were eligible because they were pregnant) could be
eligible for assistance only if they resided with a parent, legal
guardian, other adult relative, or in a foster home, maternity
home or other adult-supervised supportive living arrangement.
Assistance in these minor parent cases would have to be paid to
the parent or legal guardian. At State option, these individuals
could be required, as a condition of eligibility, to attend
school (or school in combination with parenting and family-skills
training classes) if they had not graduated from high school.

These provisions would be effective at the beginning of the first
quarter which begins one year after enactment.

Administration Position

we generally support these provisions, which are similar to ones
included in the package of legislation we submitted as "The
Social Welfare Amendments of 1987." we do not support the
provision which makes school attendance requirements for minor
parents an option for the States. We believe these individuals
must be required to attend school or engage in other productive
activities if we are to make serious inroads against the problemsof long-term dependency. Also, the provision seems inconsistent
with section 201 of the bill which provides that custodial

149



145

parents under the age of 22 who have not completed high school
would be required to pursue educational activities even if they
have a child under the age of 3.

Section 402. CSS Proaram in Two-Parent Families

Description

Section 402 would replace the optional AFDC-Unemployed Parent
(AFDC-UP) program with a required program, effective October 1,
1989. It also would change the definition of a "quarter of work"
from that available in AFDC-UP, at State option, to allow full-
time attendance in elementary school, secondary school, or a
vocational or technical training course approved by the
Secretary, or participation in a JTPA education or training
program to count as quarters in determining eligibility.
However, individuals could not receive credit for more than 4
quarters based on education or training activities.

It also would allow States, in determining ongoing eligibility of
recipients (but not applicants), the option to employ a different
definition of unemployment (in terms of a higher number of hours)
than provided by the Secretary cr to waive the requirement
entirely. The State could implement this option Statewide or
only in selected areas of the State. The definition designated
by the Secretary could not define unemployment as anything less
than 100 hours a month.

Administration Posilion

We strongly oppose these provisions. The President Informed the
Congress of his views on mandating benefits to two-parent
families last year. Basically, it is inconsistent with this
Administration's position that States should have maximum
flexibility in deciding how and where their resources should be
targeted. In some States, the costs of implementing this program
through increased caseload, staffing and training requirements
would overload the resources available to the State for providing
financial assistance. This could result in cutbacks of benefits
to individuals who are more needy or who have less capability for
self-support. For this reason, we believe AFDC-UP should
continue to be an optional program for States.

In addition, we do not believe there is any merit to mandating
coverage of two-parent families. The GAO recently reported that
a 1979 study by the University of Wisconsin's Institute for
Research on Poverty claimed that the AFDC-UP program "appeared to
actually increase marital instability". Moreover, the contention
that mandatory two-parent coverage is necessary to avoid marital
break-up assumes that parents will make long-term marital
decisir-is based largely on short-term income comparisons.
Evidence _ '- the Seattle and Denver Income Maintenance
Experiments ,IME/DIME) indicates that, contrary to this view,
marital decisions are not made primarily on these economic bases.

In SIME/DIME families in the experimental group received a higher
guaranteed income with both parents present than if the husband
left, and they clearly were better off financially if they stayed
together. However, marital break-up rates were as high or higher
for the experimental group than for the control group which
received regular welfare benefits.

SIME/DIME also indicates that extending welfare to two-parent
families is likely to lead to reduced work effort. In the second
year of the project, for example, husbands in the experimental
group ,,vowed significant reductions in both the total number of
hours worked (9 percent lower than the control group) and the
proportion working at least one week during the year (7 percent
lower). This effect on work effort applies to all husbands in
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low-income families, not just those receiving AFDC be-efits.
Moreover, extending welfare to two-parent families may have other
adverse effects, such as higher taxes on the private sector and
more welfare dependency, which must be weighed against any
possible benefits.

We also oppose the provisions changing the definition of
"quarters of work" used to establish eligibility for benefits and
authorizing waivers of the Secretary's definition of unemployment
(currently known as the "100-hour rule"). The basic intent of
the program has been to provide benefits to families deprived of
support because the family's principal earner is unemployed. As
proposed in the bill, individuals with no work history beyond a
few errands or odd jobs could qualify for benefits, and families
where the principal earner is fully employed also could qualify.

These provisions would alter the basic nature of the program,
eliminating its categorical eligibility requirements and
extending benefits to many more two-parent households. The first
provision would substantially reduce the incentive for young
couples initially to pursue employment opportunities rather than
depending on the welfare system for support. The second wouli
increase welfare expenditures going to families which are more
capable of self-support, radically altering the purpose of the
program and increasing welfare dependency.

TITLE V: BENEFIT STRUCTURE IMPROVEMENTS

Section 501. Periodic Reevaluation of Need and Payment Standards

Description

Section 501 would require each State to re-evaluate its need and
payment standards at least ono: aver; 5 years and reT-lrt to the
Secretary as required. The Secretary would establis.% a schedule
for these re-evaluations and report to Congress promptly on nis
findings.

Administration_Rosition

We do not oppose this provision.
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TITLE VI: DEMONSTRATION PROJECTS

O ct protect St

Description

This section would authorize a five-year demonstration project in
New York to test an alternative program to the Child Support
Supplement Program proposed in this bill.

Administration loCti.g.0

There is insufficient detail in the proposal to evaluate New
York's proposed alternative program. However, rather than enact
specific legislation for New York State, we believe Congress
should provide all States broad authority through enactment of
the Administration's proposed Low-Incom, Opportunity Improvement
Act.

Under the Act, the demonstration sites would receive the same
funding they would otherwise receive under current law, ensuring
Federal cost neutrality, and the demonstration would be
structured to allow for rigorous evaluations. We believe these
criteria should apply to all welfare reform demonstrations.

Section 602. Demonstration_of Family Indemenence Program

Section 602 would authorize Washington State to implement its
Family Independence Program (FIP) as a demonstration project upon
application and approval of the Secretary. This program would
operate as an alternative to the CSS program.

All those eligible for CSS would be e'igible to enroll in FIP,
which would operate simultaneously with the CSS program as long
as there were individuals who qualified for CSS. States would
have to use available funds to provide cash assistance before
making expenditures on services.

Enrollees in FIP could be required to register, undergo
assessment, or participate in work and training. Exempt from FIP
would be parents with children under 6 months, single parents of
children under 3 on assistance for less than 3 years, those over
age 64 or under 16, those who are incapacitated, temporarily ill,
or needed at home to care for an impaired person, women in their
third trimester of pregnancy, and those not yet advised that
their participation is required. Participation would be
voluntary for FIP's first two years. After two years,
participation could be mandatory only where less than 50 rercent
of the enrollees could be placed in employment within 3 months
after they are job ready. Work and training activities would not
be mandated in counties where unemployment rates were twice the
State average. Benefit guaranties and applicant and recipient
rights in existing State law would be maintained, as would due
process procedures equal to those in CSS.

.e Secretary would be required to waive any requirements under
title IV which would prevent the State from implementing FIP.
The Scate would be reimbursed for cash assistance and child care
at the IV-A program matching rate, for administrative expenses at
the applicable IV-A administration matching rate, and for an
evaluation plan at a 75 percent matching r In order to
receive approval the project could not ex..aed anticipated
reimbursements under the current CSS program.

The project would be in effect for 5 years, but could be
terminated earlier by the State or by the Secretary if the State
materially failed to comply with the law.
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Administration Position

While we support the concept of State demonstrations, as is
evident from the Administration's proposed Low-Income Opportunity
Improvement Act, we strongly oppose this particular proposal for
two key reasons:

1. The proposal is not structured to allow the rigorous kind of
evaluation that is both possible and necessary with this
kind of proposal.

o The provisions for voluntary participation and
selective geographical implementation ,could make is
impossible to obtain definitive research findings on
the program's effectiveness.

2. The funding provisions of the proposal are too loosely
written and incomplete to ensure that the Federal budget
will not be adversely affected--especially in light of the
guaranteed benefit levels, the generous disregards, and the
proposed work and training activities.

o We believe that Federal funding should be specifically
limited to the costs which otherwise would have been
incurred under the programs included in the
demonstrations. The Low-Income Opportunity Improvement
Act would provide the apr:opriate protection against
cost increases while giving States the flexibility they
need to test innovative approaches to welfare reform.

o The proposal does not address the inclusion of other
pr,olic assistance programs, such as Food Stamps and
Medicaid, under FIP. It is, therefore, unclear how
these programs would interrelate. However, we believe
that substantial expenditures over those resulting from
current law would occur.

Sec. 603. Demonstration Protects for Evalurting_Mbdel_Procedures
for Reviewina Child Support Awards.

Description

This section would require the Secretary to enter into agreements
w.th four States to conduct two-year demonstration projects to
test and evaluate moo:el procedures for reviewing child support
award amounts. The States would be reimbursed for 90 percent of
the reasonable costs incurred in conducting of the demonstration
projects. Those costs would be excluded frc., total
administrative costs in calculating incentives.

Administration position

This demonstration is unnecessary. The Department currently is
evaluating State proce.'ires for reviewing child support awards as
part of its evaluati, the impact of the 1984 Child Support
Enforcement Amendments.

Section 604. Demonstration Program of Grants to Provide
Permanent Housing for Families that Would Otherwise Require
Emergency Assistance

Description

Section 604 would establish a demonstration program which would
allow up to 3 States the opportunity to test whether t mporary
housing costs under emergency assistance (EA) could b,
effectively reduced by the construction or rehabilitation of
permanent housing that families on assistance could afford.
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Eligibility for a grant would be limited to States which provide
housing or shelter under the EA program, have an acute
homelessness problem among families, and submit plans for
achieving 10-year cost savings. Priority would go to States with
the greatest potential cost savings.

Grants would be awarded within 6 months of the appropriation of
funds. To receive a grant a State would have to assure that it
would be used: 1) for permanent housing to be owned by the State,
an agency of the State, a political subdivision, or a nonprofit
organization; and 2) used exclusively for rental to families who
would be eligible for AFDC, unable to find affordable housing,
and otherwise homeless or compelled to live in a shelter or other
temporary accommodations. The States would have to discontinue
tro. use of an equivalent number of units of the most costly
accommodations when units became available under the
demonstration except under certain circumstances.

The average cost to the Federal government per unit of housing
could not exceed the yearly Federal costs under EA for providing
emergency h sing or shelter in that jurisdiction. Federal costs
over 10 yeal.; under the demonstration for construction,
rehabilitation, EA payments and regular assistance would have to
be lower than costs which would have been Incurred if the State
had made EA payments (at the 75th percentile cost rate) at the
level of the standard payment to the :lmilies involved during the
10-year period. The non-Federal matching share would have to be
equal to at least the State's AFDC payments matching rate plus 10
percent, but local jurisdictions could not be required to
increase their matching share.

Failure by a State to meet grant conditions would be treated like
an AFDC compliance issue. Grants in the sum of $15,000,000 a
year would be authorized for fiscal years 1988 through 1992, with
State allocations based on need. Regulations would be required
within 6 months of enactment.

Administration Position

We strongly oppose this demonstration proposal. The Emergency
Assistance program was created to respond quickly to a family
crisis by providing temporary assistance. It never was intended
to address long-term causes of homelessness, such as shortages of
low-cost housing.

The shortage of low-cost housing is a problem which hz04iteloped
over a long period of time and has become acute in several large,
urban areas. However, it is a housing problem, not a welfare
problem, aid it would be inequitable to establish a special
program for one portion of the low-income population.

In general, programs which have been established in the
Department of Housing and Urban Development are designed to
address low-income housing shortages. In addition to programs
such as the Section 8 vouchers and certificates program, HUD
administers a variety of programs specifically designed to help
families that might otherwise need emergency assistance. These
Include the following:

o Emergency Shelter Grants: Assistance related to
emergency shelters involving the renovation,
rehabilitation and conversion of buildings to 1-, used
as emergency shelters and provision of essential
services for occupants, such as employment, health and
drug abuse.
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o Supportive Housing Demonstration: 1) Transitional
Housing to develop innovative approaches for funding
supportive housing, particularly for
deinstitutionalized homeless, families with children,
and mentally handicapped, and to focus on the homeless
capable of moving into independent living within a
rfasonable amount of time; and 2) Permanent Housing for
the handicapped homeless.

o Supplemental Assistance: 1) for facilities to assist
the homeless; and 2) comprehensive assistance for
particularly innovative programs and assistance to
cover the costs in excess of asststance provided under
the above two programs.

o Section 8 Assistance: To develop Single Room Occupancy
units with priority for the homeless.

o Title V: To collect information about underutilized
public buildings and to review the properties for
suitability for housing the homeless.

HHS should not be in the housing construction and acquisition
business -- a function it was never intended to serve and which
is clearly inappropriate for the Department of Health and Human
Services, as well as duplicative of HUD efforts.

Section 605. Demonstration Proiects for Developing Innovative
Education and Training Programs for Children Receiving Child
Support Supplements

Description

This section would amend section 1115 to authorize projects which
would demonstrate innovative education and training programs for
children receiving assistance, including tests of financial
incentives and other approaches to reducing dropout rates,
encouraging skills development, and avoiding welfare dependency.
The projects would last from 1 to 5 years.

Administration Position

The Administration supports increased waiver authority. However,
ue believe we should provide States with broad demonstration
authority covering a wide range of programs rather than authorize
numerous, narrow categorical demonstrations. Moreover, we
believe that education and training projects for children should
be carried out under the existing educational and training
a"thorities rather than under the Social Security Act.

Section 606. Demonstration Proiects to Address access Problems

Description

This section would authorize grants to States for demonstration
projects for activities designed to increase compliance with
child access provisions of court orders, such as the development
of systematic enforcement procedures, special staff to handle
disputes, and dissemination of information. For each of fiscal
years 1988 and 1989, $5,000,000 would be authorized for this
purpose. The Secretary would be required to submit a report on
the effectiveness of the demonstration by July 1990.

Administration Position

We oppose this position because we oppose Federal intervention in
this area. Visitation issues always have been a matter of State
and local jurisdiction, and they should remain so.
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Section 607. Demonstration Projects to Test Innovative Methods
for Providing_Suitable Foster Care Environments

Description

Ttis section would authorize demonstrations, which could be
conducted on less than a Statewide basis, to test innovative
methods for providing suitable foster care arrangements and other
needed services for infants abandoned or removed from their
parents' custody dnd placed in a hospital. Selection 'f States
would be based on need and submittal of a satisfactorj lroposal
and evaluation. Projects would be conducted between October 1,
1987 and September 30, 1990. For each of the fiscal years 1988
through 1990, $4,000,000 would be authorized.

Administration Position

We share the concern underlying this provision about infants with
AIDS being abandoned. However, this provision is unnecessary
because such demonstrations can be conducted under current law.
The Department will be conductirg studies of this problem and
soliciting demonstrations of innovative approaches to the probler
this year.

Section 608. Demonstration Protects to Expand the Number of
Child Care Facilities and the Availability of Child Care. with
Es2 I

Description

This section would authorize demonstrations in 5 to 10 States to
conduct demonstration projects to increase child care
opportunities for recipients. States would be required to
contract with nonprofit organizations to assist providers who
meet State and local standards in acquiring, expanding, or
rehabilitating child care facilities. States would be selected
based on the nature of assistance to be provided, geographic
coverage, potential service population, and existing child care
opportunities. Priority would go to States that focus on
communities with populations under 50,000 and with the severest
shortages of care for recipients. Projects would begin by
September 30, 1988 and be conducted for 3 years (assuming
compliance). States would provide information required by the
Secretary, and the Secretary would report to Congress by October
1, 1991. For each of the fiscal years 1989 throug" 1991,
$5,000,000 would be authorized for these demonstrations.

Administration Position

We oppose this provision because it is duplicative of other
Federal programs and funding sources. For example, States could
undertake sirilar activities using funds from the Social Services
Block Grant or administrative funds under title IV-A of the
Social Security Act.

Section 609. Demonstration Protects to Encourage States to
Employ CSS Mothers as Paid Dav Care Providers

Description

Section 609 would amend Section 1115 of the Act to authorize
demonstrations in up to 5 States involving employment of
recipients as providers of day care for the children of other
recipients. These demonstrations would be used to facilitate
participation in the JOBS program and to give recipients
increased opportunities to avoid welfare dependence.
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Administration Position

This provision is unnecessary because under the current AFDC
program, States would receive Federal matching funds which could
support employment of recipients as providers of day care for
other recipients. In fact, some States are already undertaking
this type of activity. Therefore, a new demonstration authority
in this area is not needed.

TITLE VII: PAYMENTS TO AMERICAN SAMOA, THE COMMONWEALTH OF
PUERTO RICO,, GUAM, AND HE VIRGIN ISLANDS

Section 701. Inclusion of American_ anoa as a_State under
Title IV

Description

This section would include American Samoa as a State under
Title IV, authorize a 75 percent matching rate, and cap Federal
expenditures in American Samoa for parts A and E of Title IV at
$1,000,000 a year.

Administration Position

We oppose this provision. We believe that we should not extend
the AFDC/CSS program to this territory because of the probable
negative impact such a program would have on its economy and
culture. Our concern comes in part from the enormous dependency
problems which have developed in Micronesia following
Introduction of welfare benefits there. Moreover, a recent GAO
report noted that American Samoan officials themselves opposed
extending AFDC to their area because they believed it "would
disrupt their 'extended-family' based culture".

Section 702. Increase the Amount Available for Payment to Pverto
Rico. the Virgin Islands and Guam

Description

This section would raise the current cap on Federal matching
funds in Puerto Rico, the Virgin Islands and Guam by about 13
percent, effective October 1, 1987.

Administration Position

We support this provision as long as the additional funds are
targeted towards the provision of work activities.

TITLE VIII: WAIVER AUTHORITY

section 801. Waiver Authority under Title IV

Description

This section would add a new part F to Title IV which would
authorize the Secretary to approve up to 10 demonstration
projects at a time to test new ways to assist families in
becoming financially independent and provide States with maximum
flexibility in using their low-income program funds.
Applications would be submitted to the Secretary of HHS. The
demonstrations would have to incorporate the principles of
experimental design. In approving applications, the Secretary
would consider a project's consistency with 9 general policy
goals in the bill, ranging from meeting needs and reducing
dependency to improving the operation of public assistance
programs. The Secretary would be required to give special
consideration to certain kinds of projects, e.g., those that
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improve the methods of helping public assistance recipients,
coordinate emplJyment and training programs, provide transitional
assistance, provide child care, etc.

Demonstrations could include programs under Title IV-A (including
EA and JOBS), IV-B, IV-D, IV-E, the Social Services Block Grant,
and any other non-Federal program designed to alleviate poverty.
Applications would specify such things as: the included
programs; eligible classes of individuals or families; principles
of determining eligibility and maximum benefits (including
assurances about no loss in benefits); and the expected effects
on opportunities for achieving economic independence. Work,
education, and training activities under the program would have
to meet a variety of conditions regarding factors like access to
child care, minimum wage requirements, health and safety
standards, travel limitLtions, displacement, workers'
compensation, and fair hearings. The Governor would retain final
responsibilities for compliance.

To determine the funding and budget of the demonstration, each
Federal department or agency with a program included in the
demonstration would have to estimate how much in Federal and
matching State funds would be spent under that program in the
affected geographic area for each year of the demonstration if
the demonstration were not in effect. The agency would provide
its estimates, together with the underlying assumptions and
principles, to the Secretary. The State also would provide the
Secretary with the assumptions and principles which it used in
developing its budget and funding levels. The Secretary would
then review the Federal and State information for consistency.
Adjustments in the budget would be made to reflect changes in
Federal law and regulation, and the budget would be reviewed at
least annually. The Secretary would establish a schedule of
payments from affected agencies and a single set of technical or
grant requirements for the demonstrations. 1'e Secretary also
could establish a single non-Federal share requirement. Payments
to States could be adjusted to reflect earlier overpayments to
them under the regular programs. However, payments to the States
would not be adjusted where the amount of money actually needed
to carry out the demonstration is less than the proposed budget
because of the demonstration's effectiveness; the State could use
these excess funds to improve the demonstration or otherwise
benefit those included in the demonstration.

Where entitlement programs are included in the demonstration,
States could propose that expenditures under such programs be
continued as entitlements. In this event, the affected Federal
agencies would submit budget estimates, and the Secretary would
reject any proposal when the estimates indicated a large increase
or decrease in the amount. If the Secretary approves, funding
for the demonstration would be determined on the entitlement
basis.

To be approved, applications must ensure that certain civil
rights are protected and statutory requirements, including
budgetary requirements, are met. The States would have to be
notified of the Secretary's decision within 4 months of the date
of the application's submittal. Notification of an approval
would include the approved waivers, Federal funding and payment
schedules. Disapprovals would explain the basis.

Individuals eligible under the demonstration would not separately
be eligible for benefits under included programs, but would
'retain eligibility for programs not included under the program.

Within one year of the termination of any demonstration, the
Secretary would have to submit a report to Congress. 'Me
Secretary also would have to submit annual progress reports.,
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Amendments which could improve the demonstration would be
approved by the Secretary if they met demonstration requirements
and benefits and services to eligible individuals were not
substantially altered.

Unless the Governor or the Secretary opted out at an earlier
time, demonstrations would be in effect up to 5 years. The
Governor could terminate, with at least 3 months notice, upon a
determination that the demonstration was not likely to be
effective and that Federal, State or participant interests would
be better served by termination. The Secretary could terminate
the demonstration upon determining that the State was not meeting
the conditions of approval.

This section would be effective October 1, 1987.

Administration Position

As discussed in the analysis of section 602, we support the
concept of broad State demonstrations like those which would be
authorized under the Low-Income opportunity Improvement Act, S.
610.

However, we oppose this specific proposal because we have
serious problems with several aspects of the bill. These
problems include:

1. The limitation in scope to HHS activities

Under the bill, only a limited number of HHS programs would be
waivable. The authority to grant waivers would be vested in the
Secretary of HHS. We do not believe it is possible t' test
significant alternatives to the current welfare system under
these rules. Welfare must be viewed as a system, and the program
list would have to be significantly expanded to provide a real
opportunity for trying alternative welfare systems. As it now
stands, the list would not enable States to adequately address
the extensive overlap in existing assistance programs or the
administrative inefficiencies caused by conflicting program rules
and procedures. To conduct meaningful welfare reform
demonstrations, there should be authority to waive rules under
any Federally-assisted program for low-income individuals. Also,
States need to be able to file a single application for waivers
from a variety of Departments. Thus, the demonstrations cannot
be properly administered out of HHS or any single Department but
must be coordinated through an interagency board. Such a board
would provide a focal point within the Federal government for the
development and coordination of policies affecting low-income
individuals.

2. Limit of ten demonstrations

We believe that there should be no limit on the number of
demonstrations. There are many problems with the current welfare
system and many potential improvements. Limiting the number of
demonstrations limits our chance to learn about possible ways to
achieve improvement and puts the Federal government in the
position of attempting to prejudge which are likely to be more
successful, thereby potentially leading to the denial of
worthwhile experiments.

403. Lack of limits on potential costs

As stated before, we believe that Federal funding for these types
of demonstrations should be limited to the costs which would have
been otherwise incurred under the programs included in the
demonstration. This bill, by creating a new entitlement
authority, puts the Federal government at an unacceptable, high
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financial risk. It provides no real protection against unforseen
cost increases or faulty costing assumptions.

4. Excessive limitations on State flexibility

In a few instances, this proposal imposes requirements which
could create severe administrative burdens on States and prevent
States from testing true alternatives to the current welfare
system. For example, the proposal seems unnecessarily
prescriptive in the restrictions imposed on States in
establishing work requirements. Of even more concern is the
provision in section 493(d)(2)(C)(ii) which requires that benefit
levels for any individual or family under the demonstration would
not be lower than those which would be available under the
included programs (or would be supplemented, if lower).

Meeting this requirement on a case-by-case basis would seem to
require that States continue eligibility determinations and
benefit calculations for all individuals and families under all
programs included in the demonstration. Therefore, it would
prevent States from enjoying significant administrative
advantages under the demonstration and prevent States from
implementing a true alternative system of assistance. We
support the provision of the Low-Income Opportunity Improvement
Act which would require States to "demonstrate that benefit
levels will be adequate to allow individuals and families to
reasonably meet the needs previously addressed by the programs
included, but superF;:ded by, the demonstrations". However, we
cannot support any provision which prevents States from
disengaging themselves from the current system and drastically
limits their flexibility.

5. Statement of special consideration projects

We believe that the Federal government should permit as many, and
as wide-ranging, demonstrations as possible.

6. Terminating experiments after five years

The length of time for demonstrations should be variable. Some
may require less than five years for testing; others may require
longer.

7. Requiring experimental design for all evaluations

While experimental design is recognized as the most reliable
evaluation methodology, there may be instances where it is
infeasible. For example, demonstrations with significant
community involvement may make random assignment impractical. In
such cases, quasi-experimental design or pre-post evaluation
methodologies may be most appropriate.
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S.1511: FAMILY SECURITY ACT OF 1987
(Federal Budgetary Impact in Millions)

SEC. Effective FISCAL YEARS
NO. PROVISION Date Programs 1988 1989

I. CHILD SUPPORT AND ESTABLISHMENT OF PATERNITY

101 Mandatory income
withholding for all Enact.
child support ordc's 2 yr CSE 0 0

102 Change in definitii.n of

disregard of first 850 Enact. CSE 1 1

103 Guidelines made
mandatory with periodic Enact.
review 2 yr CSE 0 0

III Standards for paternity Enact.
establishment *3 on CSE 0 0

112 902 match for paternity
lab costs Enact. CSE 3 4

121 Prompt State response
to requests for child Enact. CSE 0 23

support assistance I yr.

122 Mandatory automatic
tracking and monitoring Enact. CSE 3 3

systems

123 Access to INTERNET Enact. CSE -1 -1

124 SSN on birth certificate Enact.
2 yr CSE 0 0

125 Commission on interstate
child support Enact. CSE 1 1

11. JOB OPPORTUNITIES AND BASIC SKILLS (JOBS) TRAINING PROGRAM

201 Establishment of JOSS Oct -8'y CSS 68 100

program Medicaid X% %X

201b State option to require
certain absent fathers Oct-89 CSS as as

to participate in JOBS

202a Federal matching rate 752
for services and 502 for Oct-89 CS3 ss se

administrative expanses

202b Payment of child care.
transportation and other Oct-89 CSS 13 20

work - related expenses

203 Repeal of certain
provisions Oct-89 CSS 0 4t

204a Regulations schedule Enact. CSS 0 0

204b Performance standards Enact.

developed after study 5 yrs CSS 0 0

161

1990 1991 19;2

-8 -8 -8

1 1 1

-47 -81 -104

3 2 -3

6 9 9

29 31 12

10 10 10

-1 -1

-1 -2 -2

0 0 0

380 460 468

-10 -20 -30

so as ss

se ss es

117 157 184

44 1.4 44

0 0 0

0 0 0
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204c 10plementation study Enact. CSS 1 1 1 0 0

204c Cost-effectiveness study Enact. CSS 10 10 10 10 10

II!. TRANSITIONAL ASSISTANCE

301 Transitional child
care benefits Oct-88 CSS 0 84 86 92 93

302 Transitional Medicaid
benefits Oct-88 Medicaid 0 35 105 175 230

IV. FAMILY LIVING ARRANGEMENTS

401 Most minor parents
required to live with Enact.

their parent 1 yr CSS 0 -20 -21 -21 -23

402a Mandatory Unemployed CSS 0 0 153 315 323

Parents Program Oct-89 Medicaid 0 0 110 270 330

Food Stamp, 0 0 %5 2.3 U.

402a Quarters of work i allow
States tc abolish 100-hr Oct-89
rule or increase hours

CSS 0 0 22 38 51

4026 State Alan requirements Oct-89 CSS ii ii ii ii ii

402c Participation in training
I. educ. programs count Oct-89
as quarters of work

CSS 0 0 3 5 8

V. BENEFIT STRUCTURE IMPROVEMENTS

501 Periodic reevaluations
of need and payment Enact.

standards
CSS ii ii II ii II

vl. DEMONSTRATION PROJECTS

601 Child support demo
project to NY Oct-87 COS 2 2 2 2 2

602 DUOS evaluating model
procedures for reviewing Oct-88
child support awards

CSS 0 4 4 0 0

603 Demos on shelter for
homeless Oct-87 CSS 15 15 15 15 15

604 Demos of ed. i training
programs for children
to reduce dropout Oct-87 CSS 2 2 2 2 2

605 Demos to address
visitation problems Enact. CSS 5 5 0 0 0

606 Demos to test methods
for providing foster Oct-87
care environments

CSS 4 4 4 0 0

607 Demos on child care Oct-88 CSS 0 5 5 5 5

Vii. PAYMENTS TO TERRITORIES

701 Inclusion of American
Samoa in CSS program Oct-87 CSS 1 1 1 1 1
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702 Increased funds for the
Territories Oct-87 CSS 10 10 10 10 10

VIII. WAIVER AUTHORITY

801 Waiver authority
revised

Oct-87 CSS 14 Li it 1.1. IA

TOTALS CSS 131 243 794 1.091 1,149
CSE 7 31 -8 -39 -86
Medicaid 5 60 250 480 385
Food Stacie 0 -5 -17 -29 -36
NET 143 329 1,019 1,503 1,612

NOTES:
as Costs fer these provisions are included in the line for JOBS.
1,1. Less than $500,000.

Estimates for Medicaid and Food Stamps are based on the entire bill; the
selected provisions shown were estimated separately.

%X Estimated decreases in Food Stamp spending on Food Stamp recipients who beg'
:

receiving FSP benefits approximately equal estimated Increases in Food Stamp
spending on people newly eligible for both programs.

5.1511i FAMILY SECURITY ACT OF 1987
(Federal Budgetary Impact in Millions)

BY TITLE

FISCAL YEARS
TITLE / Program Total S a ..eg 1988 1989 1990 1991 1992

I. CHILD SUP7ORT AND ESTABLISHMENT OF PATERNITY
Child Support Enforcement Program 7 31 -B -39 -86

11. JOB OPPORTUNITIES AND BASIC SKILLS :JOBS) TRAINING PROGRAM
Child Support Supplement Program 92 131. 508 627 662

111. TRANSITIONAL ASSISTANCE
Child Support Supplement Program 0 84 86 92 9;
Medicaid 0 35 105 175 230

IV. FAMILY LIVING ARRANGEMENTS
Child Support Supplement Program 0 -20 157 337 359

V. BENEFIT STRUCTURE IMPROVEMENTS
Child Support Supplement Program Li IA Rh 14 Li

VI. DEMONSTRATION PROJECTS
Child Support Supplement Program 28 37 32 24 24

VII. PAYMENTS TO TERRITORIES
Child Support Supplement Program 11 11 11 11 11

Ix. WAIVER AUTHORITY
Child Support Supplement Program LL 14, LL II OR

TOTALS CSS 131 243 794 1,091 1.149

CSE 7 31 -8 -39 -86

Medicaid 5 60 250 480 385
Food Stamps 0 -5 -17 -29 -36

NET 143 329 1,019 1,503 1.612

NOTES:

IA Less than $500,000.
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3t3tenIt Lie donorible Monk 3rown

Ratiking Aember, House Ways and Means Subcommittee on

Public Assistance and Unemployment Compensation

Chairman Bentsen and Senator Moynihan:

I greatly appreciate the opportunity to address the Senate

Finance Committtee about welfare reform. Senator Moynihan and

many others have done a great deal of creative work to fashion

S.1511. Some of us have even ventured the guess that Senator

Moynihan would like to include further benefit increases in his

bill, but declined to do so on the grounds that major new benefit

increases would destroy welfare reform. In our view, he is

right, and we compliment him for writing a bill that represents a

reasonable starting point for serious negotiation between

Democrats and Republicans and between Members of the House and

Senate.

As 'rally of you will recall, the Congress undertook welfare

reform last winter amidst widespread talk of consensus on the

importance of work. There was then, and there is now, general

agreement t,,at dependency among welfare participants is a serious

proolem, and that education, training, and employment programs

have a reasonable chance of reducing dependency. But when the

House of RepresentaLives took up welfare reform in earnest, it

quickly became clear that the heralded consensus on dependency

and work did not exist.

After months or-partisan debate, the Ways and Means

Commmittee reported out a welfare reform bill that not only fails

to encourage work among welfare recipients; but actually erects

new barriers to work. The most important among these are:

--outright exemption of all welfare mothers with children

under age 3. This prov.sion alone exempts more than 20% of

the caseload from participating in the employment and

training programs;

1 4
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--a prohibition on use of the Community Work Experience

Program for more than six months, and u'der some

circumstances, for more than three months. An unbiased

observer might express some amazement that a bill designed

to promote work contains a provision to severely limit use

of the one current program that states use to give

recipients direct experience in e'n labor force. What

rational argument can '-e used to limit this program which

has now been in existence for six years and operates in half

the states?;

--a prohibition on jobs that do not pay a "standard wage."

I note in passing that no one has bothered to define what is

meant by standard wage, and draw your attention to the fact

that this provision limits the flexibility of officials

operating these programs in the nation's cities and

counties. Do we promote work by outlawing a job that a

welfare mother without work experience and with limited

education could fill merely because It pays 50 cents an hour

less than the amount some official says should be the

standard wage for that job?

--a prohibition on jobs that pay less than the value of

welfare benefits. Who is helped when welCare regulations

try to provide recipients with guaraf.tees that no one else

gets from the labor market? Millions of young Americans

enter the labor force each year and take jobs that pay less

than the value of a welfare package that includes AFDC, foot

stalp, and medica: But within a few years, if they work

hard they are almost certain to earn much more than they

would receive from welfare.

In sumr izing these provision of the House welfare %form

bill, it is amazing that legislation sold to the American public

as pro work actually would rc 'ct job rJferrals. 'at a

tragedy it would be if we w_., ,o pass welfare reform legislation

that erects new barriers to work, and thereby move welfare

recipients even further away from the fundamental goal of

independence..
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Mr. Chairman, we cannot urge you in terms that are too

strong to create a :elfa:e reform package that avoids these

foolish and short-sighted prohibitions on work.

Instead, we hope you will write legislation that advances

the nation toward three goals. First, we should provide the

states and localities with much greater flexibility in helping

citizens who request aid from our many public assistancce

programs. The President's report Up From Dependency carefully

lays out the rationale for working to achieve this goal, and

proposes a specific program to help us get there. More

specifically, we need to provide a broad waiver authority that

would allow states to design demonstration programs addressed to

dependency, to achieving greater efficiency in administration,

and to encouraging better coordination among the wide range of

welfare programs.

Senator Moynihan has included a good-faith program of this

type in his bill. The House Republican bill goes further,

especially by including more than twice as many programs that the

states could use in designing their demonstrations. We do

recognize the issue of committee jurisdiction, and believe that a

program like Senator Moynihan's will at least establish the

principles that states know as much as the federal government

about effective welfare programs, and that States can be trusted

to create reforms that are in t!'e best interests of welfare

recipients.

Second, a good welfare reform bill should contain very

strong child support enforcement provisions. We all

mgratulate Senator Moynihan on the excellent chili support

previsions in his bill. We would, of course, enjoy participating

in some negotiation about details--especially those concerning
,..

patErnity establishment and interstate enforcement--but bo..h the

Moynihan provisions and those in H.R. 3200 are a good start.

Third, and most important, we urge yod to create an

employment and training program whose primary aim is to move

welfare recipients toward independence. In our view, such a
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program must contain mandatory participation standards. The

standards should start low--at perhaps 15% of the non-exempt

caseload--and build gradually over a jecade or so until around

three-quarters of AFDC recipients are involved in a program

designed to lead to employment.

Not everyone agrees that participation standards are

appropriate at this time. However, federal law has required work

for more than two decades, and yet many of the states have failed

to involve more than a small fraction of their caseloads in

actual employment programs. Recipients of public assistance must

understand that public benefits are accompanied by public

obligations--by civic accountability. The federal government

must set the tone for this change in welfare philosophy. We know

of no way to do so other than by requiring participation and

setting specific goals for the states.

Participation standards are the heart of welfare reform.

But if we expect states to impose these standards on recipients,

we also realize that the federal government must be willing to

pay part of the bill. Thus, we would immediately commit $500
...

million to support state designed employment end training

programs, and greater sums in subsequent years if the programs

are being effectively implemented by the states.

Federal funding of employment and training programs brings

me to the next principle chat we suggest you consider in

fashioning your welfare reform bill. Whatever financing

mechanism you select, we urge you to include incentives that

reward states that actually place welfare recipients in jobs.

There are several ways to ach this goal, and we modestly

suggest you consider the specific mechanisms built into the House

Republican bill.

Finally, we are aware that welfare clients need some

assistancP during the period of transition from welfare

dependence to productive participation in the labor force.

Current law contains no provisions specifically focused on
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ensuring child care assistance during the transition period.

Under the leadership of Representative Nancy Johnson, we have

developed a generous proposal that would provide child care

subsidies to Americans who have left welfare to accept job.s that

pay less than 150% of the federal poverty level.

Again, there are surely a host of excellent approaches to

providing transition child care. But the best ones will tie

benefits to income, and 4111 require some contribution from

Former recipients from the very beginning. Above all, good child

care provisions will neither tequice nor encourage use of

center-based or other expensive forms of child care. Let parents

make their own arrangements, and gros'ide them with some financial

help.

All of us--Republicans and Democrats--are faced with an

historic opportunity to cefara America's welfare programs.

Increasing state flexibility can stimulate creativity at the

state and local level, and in all likelihood encourage a stream

of Innovative welfare strategies that will breathe new life into

our welfare programs. Strong child support enforcement will

firmly establish the principle of parental responsibility for

financial support of children and minimize the need for welfare

programs to support poor childre . And most important, helping

the states build strong and mandatory employment and training

programs will move the Nation toward a welfare system based on

the principles of civic accountability and individual initiative.

House Republicans have constructed a bill that will move the

nation toward achieving all these objectives. This bill has been

endorsed by the Reagan Adminis,cation. If the Senate now gives

careful attention to the principles and legislative provisions

Mr. Rowland and I have summarized here this morning, the Congress

will be able to rescue welfare reform at the Eleventh Hour. Then

we shall have planted the seeds of hope and initiative in a

system that is now characterized by confusion and apathy.
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Statement by

Senator Daniel Patrick Moynihan

On Monday last, the stock< market fell by over 500 points,

a crash even deeper than tnat wnIch ushered an the Great

Depression. It is sad tnat :t took so stunn:rg a blow as this

to bring the Pres:dent to tne table to discuss defIcat

reduction. i4e has, at least consented to talk with us.

Everyone is or ought to be worried about the implications

of the market's lack of confidence. We have been living well

beyond our means for tne last seven years and It has caught up

with us. We must reduce tne deficit.

Deficit Reduction

And we shall. In fact, we have begun. Botn the House and

the Senate are working on a Budget Reconc11;stIon bill that

wall, through a comb:nat.on of s,:ending reductions and new

revenues, save $23 billion an FY 85.

Tnat sum is only a start. Clearly we will have to do

better. There is no dasagreemert on tnat point. The question

tnen remains, how do we effect the adoitaonai savangs necessary

to restore confidence an tnis country's economy? Whatever we

do, at Is generally agreed tnat Social Security 4.11 be exempt.

Protecting Social Seurity Bene-its

Pnd that raises a cur:ous problem. Soc:al Security tne

Act, -- includes tne Sic to Fam.lies with Dependent Children

(AFDC) program. As everyone here is aware, it Is this program

trat .s he focal point cf our welfare reform efforts and tnese

Finance Committee nearangs.

What tears repeating as that all Socaa: Security Act

programs, save tnis one for tne chaldren, have their benefit

payments ad,,Jted for cianges -n the cost of living.

Indeed, on December 31 of this year, Social Security

beneficiarles will receive a 4.2'4 cost-of-livir, benefit

increase. This is not a real increse In the amount of income;
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rather it is an adjustment that preserves purchasing power.

This adjustment prevents an effective cut in benefits.

Except for Poor Children

This same 4.2% increase in inflation that Social Security

beneficiaries are protected against represents a further erosion

in the purchasing power of AFDC recipients because their

benefits remain unadjusted for inflation. Since 1970,

children's benefits have declined by one-third in the median

state.

If one had set out in 1970 to cut children's benefits by

one-third, as a means of saving the federal and state

governments some money, he would have been rightly branded

mean-spirited or worse.

It is bad enough that children's benefits have been

allowed to erode as they have over the last 17 years. It is bad

enougn that we, an S. 1511, tne Family Security Act of 1987, are

not attempting to raise and index children's benefits. We did

-,ot include such provisions in our bill because they are just

too expensive at this time :n our fiscal history.

We Can Afford the Family Security Act

Having mace that very difficult, decision, we nonetheless

proceeded to introduce legislation with a modest price tag:

$2.3 billlun in new federal spending over five years; $87

million in new federal spending in FY 88. Last year, we spent

$26 billion on agricultural price supports.

Two ball:on dollars (over five years for a welfare bill

is not a great deal of money as tneae things b.,. 1:e will hear

today from sore witnesses who will tell us that It 's not nearly

enough. I also worry that it is not enough. At the moment,

however, : worry more that we may not ever have tnat much.

Twice in tne last week, the distinguished RepJblIcan

Leader, and the ranking m,nor_ty ment,r of our Subcommittee,

Senator Dole, has said thatt, ...... ougnt to slow down congressional

c)nsaderation of new spending bills, inc_LAirg welfare reform.
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We must not allow the Family Security Act to be lost in

this manner. Tne $87 million we need next year, the $210

million we nee,, :n FY 89, and the $610 million in FY 90 are not

stagger ng sums. The elimination of $87 million from the FY 88

budget -- money wnich has already been reserved in the Senate

Budget Resolution for welfare reform -- will not resolve our

larger problems with the deficit.

Fighting for Childrgn

I urge Senator Dole and my ,ther distinguished colleagues

on this Committee and in tne Senate not to g_ve up on AFDC

reform.

I am proud that support for the Family Security Act :s

bipartisan; Senators Durenberger, Danforth, and Chafee are among

the 13 members of this Committee cosponsoring S 1511. I am

confident that we can, together with the help of the Chairman

and Senators Packwood and Dole, report out a bill that

strengthens cnild support enforcement, that helps prepare

unemployed mothers to find and take jobs, that provides

transitional child care and Medicaid to familLes leaving the

we'Pare rolls for payrolls, and that stops discriminating

against poor cnildren wno live with both their parents.

We can do at least this much for the future.
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OFFICE of the GOVERNOR
Stale of Nevt !Nome

Sant? Fe 87503

The Honorable Daniel P. Moynihan
United States Senate
Washington, D.C. 20510

Dear Senator Moynihan:

Thank you for your recent letter regarding the Family Security

Act (S. 1511). In New Mexico, my administration is completing a

welfare reform plan which we have chosen to call "Mainstream."

This effort is a combination of state legislation, waiver

requests to be submitted to federal funding agencies, and

regulation changes designed to promote self-sufficiency and

reduced dependency on public assistance on the part of persons

receiving Food Stamps and Aid to Families with Dependent

Children.

The objectives of the ramily Security Act are similar to those of
Mainstream, particularly, with regard to the emphasis placed on

child support enforcement as well as education and employment
opportunities. It is apparent that the Family Security Act, if

passed, would be of assistance to my administration in efforts to

improve the existing system.

Thank you for sharing the information contained in you," letter.

I would appreciate any additional material you might wish to
share regarding the act and its status.

LG/RDB/LM/lm
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The New York Times October 25, 1957

Jersey Gets Key U.S. Waivers
In Effort to Overhaul Welfare

By JOSEPH F. SULUVAN
seeseannemannew

TRENTON. Oct 23 After more
than a year of negotiation, New Jersey
has become the first state to obtain
Federal waivers so that It can begin
one of the most sweeping welfare over-
hauls m the country.

The New Jersey program, which will
require nearly all able-bodied welfare
recipients to accept job training and
seek full-time employment. comes
amid a broad national re-exa mutton
of welfare policy

Many people say New Jersey's ex-
pendia could become a model for
other slates and for the Federal Gov-
ernment: indeed. Congress is debating
a welfare MIL sponsored by Senator
Daniel Patrick Moynihan, that
tally would make It easier for states to
follow New Jersey's example.

President Reagan told New Jersey
officials recently that the new program
"could prove among the most far-
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reaching and significant ever in help-
ing those on welfare -ad off and become
productive chtzen,

But what the President did not say
was that the waiver process which
was concluded only after a 12-hour
White House meeting that ended at 2
A M. on Oct. 1 was an exercise with-
out precedent. one that presented the
Federal bureaucracy with a novel chal-
lenge and helped a new White House
agency earn its spurs.

"There is no way the state could un-
dertake a program like this without
these things in place," said Drew Alt-
man, the state's Commissioner of
Human Services. who found himself
spending hours b arias Washington
offices as soon at took over the Job
July 1. INS, a. Governor Kean
lobbied President Reagan directly, or

talked with Howard H. Baker Jr., the
President's chief of staff.

Among the most important rights
won by the date were these:

aim state will be able to keep and
recycle the savings in Federal funds
that are expected to accrue from the
changes.

CA total of 600 welfare recipients
who agree to become family day-care
providers will be allowed to keep a
larger portico of their welfare grants
despite earning income.

Sine state will be allowed to plume in
its program and operate it differently
death county.

1Welfa re recipients will be eligible
for Medicaid benefits for up to 12
months after finding a Job.

Slow Approval !mesas
In addition. the waivers allow New

Jersey to extend its program to women'
with children as young as years old,
Instead of 4 old as required in
Federal "Without that, we
couldn't have hoped meet our sod of
trying to get to on welfare before
they become keg-term redpients,"
Mr. Altman said.

Getting the approvals from the varl-
out Federal agencies involved was
slow and labored. "We're still trying to
fight the concept of top-down control
around here; we have 50 years of top-
dOWn control to deal with." acceirding

to Chuck Hobbs, a Presidential assist.
ant who heads the new White House
agency, the Low Income Opportunity
Advisory Board. So far, Wisconsin is
the only state other than New Jersey to
ask for regulatory changes to enable It
to begin an experimental program.

Under the New Jersey plan called
Reach, for Realizing Economic
Achievement all able-bodied welfare
recipients must agree to take part by
accepting Job training and education
and trying to find full-time employ-
mem In return, the slate wilt provide
training, day care services, transpona-
don and Medicaid coverage.

Governor Kean signed the Reach
legislation Oct in Bergen County. one
of three comities, along with Middlesex
and Union, where the program mil be-
gin. Within two more years it will be op-
eratIng In all 21 counties, Mr. Altman
said. The cost to the state by then will
Without S100 million.

The waivers giving the state time to
phase in the program and operate it
differently in each county were Impor.
tut to state officials.

"This is not Kentucky Fried welfare
reform, where you set up Identical
fnutchlses in each county," Mr. Alt-
man said. 'Moe program Is being run
by the counties with local officials. Job-
training councils and cornmunitiy
stoups'!' participating."

Because of the differences in the
needs of welfare client e-wal.subur-
ban and urban counties. e program
may come up with different ways to
provide the to nsportatke and day
care services and may offer the lob
counselinz and training services
through different agencies.

Flexibility Is also the byword of Mr
Hobbs's office and the focus of a bill
sponsored by Senator Moynihan.
Democrat of New York. that Ism hear-
ings before the Senate Finance Com-
mittee.

Mr..tobbs noted that New Jersey's
Reach program emphasizes Job train-
ing and Wisconsin's program, which
will soon get the four waivers request-
ed, stasses education and is aimed at
keeping young *effete recipients with
children in school.

"Both programs are won't trying,"
Mr. Hobbs said. "If we were to sit down
and design our own program, we may
not do It either way, but we want to
allow the states the latitude o come up
with their own ideas.

RIkkI Baum, an aide to Senator
Moynihan, said his bill "would grant
th.. governors At flexibility they asked
for to design their own programs and
would assure them the funds to put
hem into operation."

Many of the w.iivers obtained by !
'kw Jersey are part of the bill,
ng the ability to phase in programs or'
Imit them to a few counties and to in-
lode welfare recipients with children
is young as one year, as long as day-
m re services are provided...



169

STATEMENT OF

THE HONORABLE BILL CLINTON

GOVERNOR OF ARKANSAS

NATIONAL GOVERNORS' ASSOCIATION

Mr. Chairman, distinguished members of the committee, it is my pleasure to

be here today as a lead Governor on welfare reform for the National Governors'

Association.

Welfare reform has been the number one priority for the nation's Governors

since our Welfare Prevention Task Force was first organized in the spring of

1986. We responded to the challenge issued by the President in his 1986 St'te

of the Union Address by developing a welfare reform policy that captures the

thinking and experience of the states. States have been the laboratories for

effective strategies aimed at reducing welfare dependency by increasing

opportunities for meaningful education, training, and work.

We first presented our policy tq you in testimony on Apfil 9, 1987. It

includes six basic components:

o A strong, well-coordinated child support enforcement program that

underscores our basic belief that parents must support their children

through their own efforts;

o A flexible, state-designed work program that accommodates remedial

education, training, job placement and experience;

o A requirement that all recipients of cash assistance with children

age three or older participate in a work program;

o A binding contractual agreement between the recipient and the

government that assigns c:ear, mutual obligations--the client to

strive for self-sufficiency and the government to provide adequate

support services for a designated period of time as the client moves

toward economic independence;

o An enhanced case management system at the central point of intake

that assesses a cilent's needs, resources, and the steps necessary to

move the client toward self-sufficiency; and

o As we realize savings from a strong work program, movement toward a

cash assistance program that would ultimately be a state-specific

family living standard developed according to a nationally prescribed

percentage of that state's family living standard.
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These basic principles, incorporated into a policy statement that
received nearly unanimous, bipartisan support from the governors, are
principles around which a national consensus has developed. Policy
statements issued by groups as diverse as the American Public Welfare
Association, the National Alliance of Business, and the United Way contain
the basic thought that as a matter of national policy, we most turn a system
that is now simply an income maintenance system with a minor work component
into a system that offers welfare recipients a way out The labor and
business communities have repeatedly told us that he United States faces a
massive shortage of an educated, trained work force as we approach the
1990s. We believe that the opportunity we provide the adult welfare
population to enter the workforce and, perhaps even rore importantly, the

opportunity we provide for the seven million children living on welfare to

grow up in households where education and work are the norm, is critical to
our future as a nation. It is good social policy. It is good business!

Senators, an opening for debate and action on welfare reform seems only to

cone once every five years. The Governors share Senator Moynihan's belief
that there is a rare and important syzygy, an alignment of individuals and

organizations around some basic and critical themes that should not be
denied. Unless we seize this opportunity swiftly and enact welfare reform in
this session of the 100th Congress, we will lose this rare moment for another

five ye'xs. The country cannot afford this loss.

We applaud Senator Mbynihan for his tremendous leadership on the issue of
welfare reform. His bill, S. 1511, supported by 56 of your colleagues, is an
comprehensive outline for turning our welfare system around. The bill,
consistent with much of the Governors' policy, seeks to do what the Governors

believe must be done--that i3, to turn from a maintenance system that traps

millions of women and their children in hopeless dependency toward a program

that offers opportunity and hope to those families. We believe that the

Senator's bill is the appropriate reference point for a discussion of welfare
reform in this committee.

One of the common themes Senator Moynihan strikes in his bill is the idea
that a fundamental underpinning for welfare reform is a strong,
wer-coordinated child support enforcement system that enforces the belief
that each parent has a responsibility through his own efforts, to support the

children he or she has brought into the world. We appreciate this emphasis.

The consensus that we must do a better job with child support is evidenced in

other bills before the Committee as well.

In introducing his child support enforcement bill, S. 869, Senator Bob
Dole said, "The time has come for Congress to be serious about reforming our

national welfare system and there is a bipartisan commitment to do just that.
Part of this effort will involve some fine tuning of the former child support
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enforcement initiative." Senator Dole's bill provides five basic ideas for

improving our national performance in child support enforcement which he, like

the Governors, sees as a first line defense against velfare dependency. His

bill calls for: automatic wage withholding upon the issuance of a child

support award by a court; the incorporation of child support award guidelines

in state statute as rebuttable presumption; the updating of all child support

award orders every two years; the use of employment service data in tracking

absent parents; and increased penalities to states for failure to comply.

We support all of these ideas with the caution that automatic wage

withholding requires a fully automated tracking system in all but the smallest

of our states and that states need sufficient lead time to incorporate child

support award guidelines into state statute.

Senator Bradley has also recognized the critical importance of a strong

child support enforcement program and outlined his strategies in S. 1001. His

bill would boost state efforts to establish paternity, particularly in cases

where children are receiving Aid to Families with Dependent Children;

incorporate state guidelines for establishing child support awards into state

statute that are binding on the judiciary; establish four state demonstrations

to test and evaluate model procedures for reviewing child support awards,

provide for immediate wage withholding unless both parents agree to an

alternative arrangement, mandate an automates tracking and monitoring system,

establish a Commission on Interstate Child Support to make recommendations for

improving interstate child support systems and revising the Uniform Reciprocal

Enforcement of Support Act; and give states access to the Department of

Labor's INTERNET system for purposes of locating absent parents.

Again, we support these ideas. We are aware that states have not always

done a good job of cooperating with one another in tracking absent parents or

in enforcing sister state child support awards. We, therefore, especially

welcome the idea of a commission focused on developing better interstate

relationships. We would suggest that, if such a commission is established,

Governors be represented on the panel.

Clearly, there is a broad consensus to focus more attention on child

support enforcement, including the common themes of automatic wage

withholding, the establishment of child support award guidelines in state

statute, intensified efforts to establish paternity, automated tracking

systems, and wider use of employment data to track absent parents. The

Governors stand ready to implement these ideas.

The second fundamental underpinning in both Senator Moynihan's bill and

the Governors' policy, is a comprehensive education, employment and training

program that provides critical support services that will assist adult welfare

recipients become employable and employed. Further, our policy and Senator
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Moynihan's bill propose that government help remove disincentives to work and

smooth the transition to self-sufficiency by providing key ancillary services

like day care and health care coverage for a time after an individual leaves a

training program and enters private employment.

I would like to use my remaining time to offer a few comments on some

critical aspects of the pending bids.

1. f Senator Moynihan's bill requires each state to design and operate a

flexible training program for welfare recipients. While we

appreciate the flexibility that the Moynihan bill offers the states

in this regard, we are concerned that a state might simply implement

a job search program and consider the job done. Many of our welfare

clients are in need of intensive services. Many cannot read or

write. Others have had no connection with the labor market and have

no marketable skills. We would suggest that the bill require that

all states provide a range of services to include education,

training, and on-the-job training, without specifying the specific

services to be provided. Such language will ensure that the intent

of our policy--that each recipient receive as wide a range of

services as is possible, consistent with a state's economic

condition--is carried forward without telling each state

specifically how to do so.

2. There is much disagreement about which recipients should be served by

an employment and training program. H.R. 1720, the House Ways and

Means Committee bill, requires participation of all recipients whose

youngest child is three or older. States have the option to require

participation of recipients with children down to age one, if they

receive a federal waiver and guarantee appropriate child care. The

Moynihan bill is similar except that it does not require federal

waiver to serve recipients with children age one to three and,

arguably, does not guarantee child care to program participants.

H.R. 3200, the Michel bill introduced in the Senate by Senator Dole,

requires participation of all recipients with children age 6 months

or older. We would suggest as a middle ground fot debate that

participation in education, training and employment be mandatory for

recipients with children age three or older but only with a guarantee

that safe, appropriate child care will be available to their

children. Further, we suggest that states be allowed the option of

serving only those recipients with younger children who volunteer for

the program. Taking volunteers with very young children ensures that

recipients will come forward only if appropria,.? child care is

available.

3. Another critical issue surrounding the establishment of an education.

employment and training program foc welfare recipients is funding.

1 7 7
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The Governers believe strongly that this program must operate with an

open-ended match. States will only invest funds, both federal and

state, up to the point where it is cost effective in the ,ong run;

that is, where AFDC benefit savings offset the initial investment.

Currently less than one percent of all AFDC expenditures go towattis

the support of welfare recipients in their quest to become

economically independent. Our proposal for open-ended funding, even

under the most generous assumptions, will see us spending only 6 to 7

percent of our AFDC dollars on education, employment, and training.

If we are to give more than lip service to the idea that people can

be educated and trained, than we must be willing to invest in that

idea.

The Governors would be willing, however, to look with the Congress at

reasonable ideas for capping administrative costs for the program.

Limitations on administrative costs would increase state efficiency

in running the program and would encourage states to utilize existing

employment and training systems rather than creating wholly new

systems.

4. Another critical component of the Governor's policy that bears

discussion is the idea of transition services. All of the bills

currently before the Congress recognize the need to extend health

care coverage to recipients who leave AFDC for employment. H.R. 1720

calls for six months of continued Medicaid coverage, the Michel bill

uses current law, and the Moynihan bill calls for four months of

extended coverage with five additional months provided on a sliding

fee scale. We would suggest that states provide Medicaid coverage to

families leaving the AFDC rolls for increased earnings due to work

for a period of nine months, the last five months of which states may

charge an income-related premium at their option. Additionally, we

would recommend to the committee that states be given the option to

extend health care coverage to recipients for an additional nine

months conditioned on the payment of an income-related premium or

offering alternatives like enrollment in an employer's group health

plan, enrollment in the state employees health benefit program,

enrollment in a state basic health care plan for the uninsured or

enrollment in an HMO. We must fashion a solution that recognizes

that one of the major disincentives to work for our current welfare

population is loss of health care coverage for themselves and their

children.

S. The other transitional service we feel strongly about is the

provision of day care to families leaving the AFDC rolls for

employment. Hardly a day goes by without a newspaper report of the

great unmet need for child care for our working families. And during

1 7 6
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the course of our work on welfare prevention last year, many welfare

and former welfare mothers stressed the need for a healthy,

appropriate day care setting for their children. We support Senator

Moynihan's provision for nine months of transitional day care on a

sliding fee scale.

6. In our policy, the Governors call for a new way of paying benefits to

eligible recipients. Rather than a national minimum benefit level,

an idea which always seems tc die in the glare of budget realities,

we proposed a Family Living Standard, developed according to a

national methodology but using state-specific costs to arrive at a

state-specific standard of living. Our proposal included the

extension of such a benefit to intact families as well as single-

parent families. While we recognize that this is not the year to

achieve this proposal, we encourage you to include in a final bill, a

study of our idea or other proposals for a more rational way to

provide cash assistance to families who will continue to need our

help. Welfare reform will not be fully accomplishe' until we, as a

nation, confront the difficult problem of widely varying standards of

need in this country.

7. For almost as long as we have been debating welfare reform, the issue

of whether or not to provide cash assistance to intact families has

been controversial. Consensus is growing around the ide, that you

cannot encourage the formation of stable, healthy families while

pursuing a national policy that provides assistance only to families

with an absent parent. We believe chat the extension of the

unemployed parent program to all state.; is good policy. We would

suggest that as a part of the extension of UP, one parent in a

two-oarent family receiving benefits be required to participate in

the education, training, and employment program.

8. A final item for comment is the concept of broad waiver authority to

allow the states to experiment with alternative approaches which meet

a specific list of policy goals. This idea was first introduced by

the Administration as a result of its year-long welfare study, ,.id

was included in the Michel bill, and, loss broadly, in the Moynihan

bill. it is an idea with merit. It recognizes that the states and

local communities have provided most of the creative solutions now

being used to combat welfare dependency. While we support flexible

waiver authority, we do not vent to compromise the entitlement ature

of critical safety net programs in an era of massive federal budget

deficits. While it is clearly Congress's perogative to decide its

jurisdictional lines, we leave you with the thought that, with

appropriate protection of the entitlement nature of the programs,

most Governors support waiver authority.
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Mr. Chairman, umbers of the committee, we hope our comments have been
helpful to you. In closing, I would like to come back to one critical idea.

The similarities among the various pieces of legislation are more important
than the differences. The similarities speak to the broad consensus on this
issue. But consensus is a fragile thing. It can quickly come apart in the
swirl of deficit reduction, competitiveness strategies and presidential
politics. On behraf of the nation's Governors, I urge this committee, this

Sclate, and this Congress not to let this historic opportunity pass. We must
act. We must act now.

Thank you.

1St)
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Welfare Reform Hearing-- Statement by John C. Danforth

Thank you Mr. Chairman for holding this hearing on

welfare reform. This is an issue that deserves careful

thought and defies simple answers. The question of how to

adequately and fairly provide for the .eedy without

enouraging dependence and discourajing work is one that our

nation has been grappling with for years. I am pleased that

our Committee is again struggling with the dificult problems

associated with the welfare system in an effort to find a way

of helping the poor escape out of poverty.

I have a long standing interest in welfare reform. In

1978, I joined Senators Baker, Bellmon, Ribicoff, Hatfield,

Stevens, and Young in introde 'mg the Job Opportunities and

Family Security Act of 1978. That bill was designed to

increase family stability, simplify the system, reduce the

inconsistencies in the program among the states, and make it

more profitable to work than to remain on welfare.

Given the fiscal constraints of today, the proposal we

set forth in 1978 seems radical. However, the problems

remain the same and the major concern I had then is still a

1.8.E
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concern today. Our country has a history of making

compreheng4ve changes in our welfare programs without

thorough understanding. There is certainly some intellectual

appeal in sweeping away an old system that doesn't seem to be

working and replacing it with a naw, comprehensive program.

However, the people who receive welfare are not intellectual

concepts but very real people- the poorest in our Nation-

with very real problems and needs. Dramatic changes in the

welfare system must be based on careful study resulting in

educated answers rather than ideological guesses. The

solutions must work. My hope is that in this Congress we

will be able to make some positive changes in the system

based on what we have learned, but more importantly, that we

will be able to recognize that we do not have all the answers

yet. A number of states, including Missouri, have developed

new ideas about how to improve the welfare system. My hope

is that the basis of the legislation that passes this yea:

will be a reliance on this experimentatic,n by the states.

While there is still a great deal of disagreement over

the problems with the system, the causes of these problems,

and the possible solutions, a general agreement has developed

on certath issues. Liberals and conservatives alike agree

that the current welfare system is outdated and permits the

expansion of a growing single parent culture by not

encouraging family formation and by not expecting

responsibility from either of the young parents. Both agree
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that the changing demographics and economics mean that we can

.no longer tolerate a system that does not help those Jr;

welfare gain the skills and attitudes necessary to move into

the workforce. It is generally agreed that legislation in

this Congress must improve our child support enforcement

system; encourage welfare recipients to become trained and

well-equipped for available jobs; and ensure that the friztem

is one of mutual committment where welfare recipients are

expected to move off the rolls into work.

Senator Moynihan's bill, that we are examining today,

contains these basic features. This piece of legislation

builds on the consensus that has been formed over the last

year by shifting the welfare system from a simple payment

system to one of mutual obligation. If passed, it would

ensure that the system encourages parental support of

children, rather than presenting obstacles to independence

and trapping people in a web of long-term dependency.

Most importantly, this hill does not try to "solve the

welfare problem". It builds on,what we have learned and

recognizes that there is still a great deal that we do not

know. Rather than discarding the system or making numerous

requirements for the states, it makes incremental changes and

encourages experimentation. The Family Security Act of 1987

takes one step in the right direction. It is a modest

proposal that should not create false hopes for a

"solut: n'. However, if passed, it would enable a

gundamet al shift in our welfare institution and an

encouragement of the values that we cherish in this country.

183



179

Statement of Senator Dave Durenberger
Senate Finance Committee Hearing on Welfare Reform

October 14, 1987

I'm extremely pleased that the Finance Committee, joined
by many distinguished colleagues from thh Senate and House,
is turning in earnest to consideration of welfare reform.
Our welfare reform efforts come at a time when society needs
to reaffirm the value it places on children and on the
well-being of future generations.

The challenge that faces us today was brought home to me
in an article in Sunday's Washington Post. The story,
titled "Fewer Students May Make the Grade: Poverty,
Language, Home Life Raise Barrie-s to Graduation," described
the incoming kindergarten class at East Consolidated
elementary school in St. Paul, Minnesota. Of the 167
students in the Class of the Year 2000, fifty-three (32
percent) live in single-parent households; and eighty-one
(49 percent) live in home where either both adults ale
unemployed or the single parent is unemployed. This year,
for the first time, minority enrollme-, in the kindergarten
class hi.. 50 percent: 11 students are Hispanic, 8 are
black, 35 are Asian. This class is not unusual. Classes
all across the nation reflect the changing nature of the
American family and the demographics of our society.

Due to e lower birthrate in recent years, the class of
2000 will be smaller than many of its predecessors but this
does not mean an easy road ahead for these children.
The difficult circumstances faced by many of these children
and their families -- poverty, divorce, unemployment, single
parenting -- make these children at high-risk for dropping
out of school, early parenting; alcohol and irug abuse and
joblessness. Unless we renew our commitment to children and
particularly those in disadvantaged circumstances, these
children will be inadequately prepared to assume adult
responsibilities and become productive, contributing members
of our society.
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We must strengthen our commitment to providing quality
education and training that will prepare our children for
tomorrow's workforce. We must ensure that all of our
nation's children have a healthy start and that the special
health needs of children are met as they grow into young
adults. We must see that poor children are given the
opportunity to fulfill their potential. If we do not do
this now, we will be wasting our nation's must valuable
resource -- our children.

We need a welfare reform 1.Jlicy that restores the value
society places on children and families. We need a policy
built on human dignity, personal responsibility and fairness
and one that.is designed to strengthen families -- the
building blocks of our fut"re.

Our welfare program must:

* Move us toward greater dignity for the parent by
providing "stepping stones" to independence . . . to the
ability to bring home a paycheck;

* Reaffirm the fundamental responsibility of parents
for the well-being of their children;

* Strengthen child support enforcement through better
collection efforts and paternity establishment;

* Assist parents in developing the skills to make the
transition from welfare to economic self-sufficiency;

* Help families seeling to make this transition by
providing child l..4 e and transportation assistance and
access to health care coverage.

The Family Security Act, S. 1511, authored by our
distinguished colleague Senator Moynihan, meets these
requirements and deserves all of our support. It is just
one several proposals introduced this year to improve our
welfare system. Together these proposals suggest a level of
interest in this issue which is unprecedented in recent
years. I am very encouraged by this and hope we can work
together to reach a consensus that will strengthen families
and improve the lives of our children.

-30-
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STATEMENT OF SENATOR DANIEL J. EVANS

COMMITFEE ON FINANCE

S. 1511

October 14, 1987

I. Introduction

Mr. Chairman, I am deligoted to have the opportunity of
testifyin3 before this Committee on a matter cf such importance
to our nacion. Reform of our federal welfare system is long
overdue. lare programs nationwide a-e failing to help the
very people they are intended to serve. Hard-core poverty and
long-term uoenploye.ent persist. Too many of our children
confront a dorld of limited hope and opportunity. A recent study
by the Ane-ican Enterprise institute found that between 35-40% of
the nation's poor in the mid-1930s were children and their
caretakers in families headed by women. Millions of our citizens
are functionally illiterate. A government such as oars, premised
an equity and fairness and ensrring that all our citizens share
in prosperity, cannot and must not tolerate the ill-effects of
our existing delfae system.

I commend the Committee for its willingness to move forward
on welfare reform. My distinguished colleague from New York,
Senator Moynihan has developed a sound legislative package that
would do much to repair the gaping holes in the federal safety
net. He deserves much of the credit for returning this issue to
the fore of domestic policy debate.

Mr. Chairman, my comments today will focus on three areas
which, in my view, the Committee must give particular attention
in preparing a legislative ref,:rm packag:.. rfirst, we must con
Sider the framework within which welfare reform must take place -
- namely, a strong and cooperative federal-state partn rship.
Secondly, we must recognize current efforts by states to develop
and implement welfare demonstration projects. Finally, we must
address the existing and very serious shortcomings in our quality
control system for federal income assistance programs. I believe
this issue is critical to welfare reform efforts.

II. S. 1511 Within Context of Federalism Reform

I was an original cosponsor of S. 1511. I strongly endorse
the major elements of this package, many of which are similar to
the provisions included in legislation I introduced earlier this

calling for co.loreuen5iv. .:form of our redoral-state
partnership. That leaiuro vmp)s24a; assisting children living
in poverty and breaking the generational reliance on public
assistance. Most imp-vrtant. it .ieeks to eliminate those federal
policies which destroy the family. Achieving these goals must be
our first priority.

S. 1511 contains a number of provisions which are aimed at
These objectives. The legislation, (or example, requires all
states to join the 26 states already participating in the AFDC-
Unemployed parent droiram. The current 4(i'DC program encourages
the separation of parents in order to qualify for benefits. My
own state of Washington discontinued its AFDC/UP program in
February, 1981. In Inc next 17 months, 38.2% of former AFDC/UP
families became eligible (or regular AFDC benefits, in most
instances, because there were no longer two parents in the home.
This result is not unique in Wash:nnton State. In Missouri,
state administrators found that 27% of AFDC/UP cases closed after
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suspension of,the program in 1981 were reopened as regular AFDC
cases during the next 14 months. The AFDC program, without a UP
component is antifamily and must he changed.

S. 1511 also strengthens the child support enforcement laws
currently stranding many single parents on public assistance. It

enhances work and training opportunities for AFDC recipients and
targeted efforts to place those with a history of long-term
reliance on welfare, while providing necessary support services
such as child care and assistance with transportation costs for

those participating.

A continuing roadblock to many who attempt to become in-

dependent is the staggering costs of medical coverage and child
care. The legislation provides transitional Medicaid and child

support coverage for those attempting to move off public assis-

tance.

There are other provisions I, along with many others, would

like to see addressed by S. 1511. The inclusion of some type
nationwide minimum benefit level is essential. The nationwide
disparity in benefits is disgraceful. Sugh grants vary up to

500% among states. To be poor and hungry in New York, however,
is not much different than being poor and hungry in Mississippi,

Maine or Missouri. To eliminate these iney:ities, the fedncal
government should establish national minimum benefit levels and
eligibility standards for the AFDC and Medicaid programs. This
national benefit floor should be established at between 75 and
90% of poverty-level income.

Due to our current budgetary constraints and philosophical

differences, I recognize that establishment of a national

minimum benefit may not be possible at this juncture. As an
alternative, I would urge the Committee to adopt a provision

calling upon the National Academy of Sciences to complete a

comprehensive evaluation of -ini-lum ::7.-1.:!:it propncAls. This

study would include assessments of how to establish performance

standards, state impact and other imple4ientation issues relevant

to successful maintenance o performance levels. A similar
provis'on is contained in th., House welfare reform proposal.

III. STATE WAIVER REQUESTS

S. 1511 contains various state waiver requests for welfare

demonstration projects. Such proposals should be encouraged in

our welfare reform efforts. Much can be learned from state
projects seeking to simplify and improve benefits and training

opportunities. I believe they will illustrate the many areas in

which the federal government has over-burdened and over-regulated

states. Providing states with the freedom to design alternative

systers must be accompanied with guarantees that assistance to

the beneficiary ill not he diminished in any way.

WashingiJn State's waiver request contains such guarantees.
The AFDC portion of the project has been included in S. 1511. I

would urge that this provision be expanded to include the neces-

sary waiver for Medicaid. This project, the Family Independence
Plan, (FIP), is a five-year demonstration project as an alter-

native to the current AFDC program. rIP is a work-training
intensive project aimed at enhancing the job skills of welfare

recipients. It is a proposal that has been carefully drafted and

has received overwhelming bipartisan support from our state

legislature. In my view, it is the most advanced and well-
crafted proposal of all the state waiver requests in S. 1511.

Under the terms of the new state law, the state will
implement this program in January of 1988. Thus, the necessary

waivers must be in place well ahead of this date. I cannot

187



183

emphasize more strongly that time is of the essence for the
Washington State project. I therefore stand ready to work with
the Committee to attach the FIP waiver provision- to another
appropriate legislative vehicle if it heccocc aparent that the
Ccngress will not complete work on S. 1511 this year.

IV. REFORM OF THE FEDERAL QUALITY CONTROL SYSTEM

Our efforts to reform the federal welfare sys,em will be
futile if we are unable to ensure that states have the necessary
resources and capabilities Lo carry out our new proposals. The .

existing quality control system for AFDC, Medicaid and Food
Stamps, if left unchanged, will prevent states from moving for-
ward. Under this system, huge fiscal penalties have been levied
against the states for their error rates in program ad-
ministration.

During the last legislative session, we recognized the
serious flaws in federal quality control and commissioned a study
by the 'rational Academy of Sciences to explore reform alter-
nativcs. This stady has not yet been completed. Additionally,
we placed a moratorium on the collection of AFDC penalties. This
moratorium will expire in July, 1988. I strongly urge ,he
Committee to include a provision in S. 1511 extending th;
moratorium in both the AFDC and Medicaid programs. in AFDC
alone, over $234 million is pending in penalties for FY'84 and in
all three programs, over SI billion in fines has been levied
against the states. Until we develop a new system that will
serve as an effective management tool, we cannot allow the exis-
ting process to be used to i-pose additional and more punitive
hardships upon the states and ultimately, the very people these
programs are to serve.

V. Conclusion

In conclusion, Mr. Chairman, S. 1511 is an important first
step in building a strong and secure safety net for all our
citizens. As we move ahead, we should keep in mind the critical
next steps in this continuum. They require a determination of
how the federal govert.ment will finance its increased role in
providing a more secure safety net. We must begin the important
task of sorting out and returning to state and local governments,
programs they can operate more efficiently and more effectively.

The legislation I introduced earlier this year, S. 862,
offers such a concept. A more secure safety net program can be
achieved by gradually terminating Federal responsibility for a
variety of intergovernmental progams than can be operated better
by state or local governments.

For thoL,e state and local governments too poor to fund
federal program teeminations, targeted general assistance grants
would be available to help during the transition. In total, the
cost of the new safety net benefits conferred would be equal to
the cost of the old programs terminated and the new general
assistance created. Fiscal neutrality, the key to the success of
tax reform, undoubtedly will help ensure the adoption of major
welfare reform.

As a nation, we cannot afford to centime proposing reform
and falling short. The mood in Congress and throughout the
nation is receptive to change. If ae are clever and pradent, we
can make the necessary chang , proposed by Genitor Moynihan and
others -- and the changes I have saggestee Lo C. 1511 today --
wit.hoJt .pending much more money.

Thank you, Mr. Chairman. I stand reidy to 4or% with you and
the Comnittee on this legislation and .:)uld be happy to answer
any questions you or any Committ?e members may have.

IRS
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TESTIMONY OF THE HON. JAIME B. FUSTER, RESIDENT COMMISSIONER

FROM PUERTO RICO, BEFORE THE COMMITTEE ON FINANCE

October 14,19g7

Mr. Chairman, members of the Committee, I appear before you today on behalf of
tle 3.5 million American citizens vbo live in Puerto Rico, to request your assistance in
effecting a much- needed overbaid of the milting limitations on AFDC funding for Puerto
Rico.

To pui matters in perspective, let me briefly reviev the history of Puerto Rico's
participation in this program. Aid to Dependent- Children-vas established under Title IV of
the Social Secwity Act in 1935 as a cash grant program to enable participatingjurisdictions
to aid needy children with one or both parents dead, disabled or absent from home.
Renamed Aid to Families with Dependent Children, the AFDC Programvas extended to
Puerto Rico in 1950, 15 years after its implementation on the U.S. mainland. Despite We

extreme poverty prevailing on the Wad at that time, Puerto Rico vas not granted
participationon a parity tesis. Instead, a ceiling of $425 million vas placed on the amount
of federal assistance, vhich included both Aid to Families with Dependent Children01 Aid
to the Aged,Blind and Disabled.

This cap vas subsequently raised to $24 million in FY 1972. Later, in 1979, the cap
vas raised to $72 million. That vas the Ire time that the ceiling for Puerto Rico's
participation in this most important program ran revised. Nov, eight years later, as ye
enter the closing years of this decade, I believe that the time has come to revisit the
conditions and limits pieced on Puerto Rico's partizipation in AFDC

In this regard, I request your support for a moderate cost-of-living increase to raise
the ceiling currently applicable to the Coznreouvailtli of Puerto Rico from $72 million to
$104 million. This action is absolutely necessary simply to restore the original purchasing
pover that the existing cap had, vben it fast vent into effect many years ago..

180



185

Sich an Scram is also needed in order b partially rectify the major disparities
which have arisen between benefit levels peyableon the mainland, and those payable in the

Commonwealth At present, the average AFDC monthly payment for a family of three is
only $97 on the Ward, as opposed to $390 on the mildest Similarly, the average monthly

payment on the Island per recipient is only $30, versus $116 in the continental United
States. These figures reflect real mad significant inequalities. Moreover, since the existing

cap vs established, Ur cost of living in Puerto Rico has risen by over 40%. This has
substantially eroded the reel value of the existing allocation.

The bottom line is that the poor Americas who live in Puerto Rico not only receive

public essistanee which is grossly inadequate to meet their most basic needs, but that theyare
also subjected to a form of economic discrimination which other roor American; do not

experience. The result is that those wbo need assisits:e the most art, actually receiving the
lest tesniarce. While it is true that we are presently laboring seer severe budgetary
constraints, it is also true that the present situation perpetuates inequity. As a natter of
simple jurtice, this situation should not be allowed to continue.

Secondly, I would like to request your support for the inclusion of Puerto Rico in the

welfare reform pechge finally approved by your Committee. I am sure that you will agree

that it would be patently whir to eslude the American citizens of Puerto Rico from the

Child Support Supplement as set forth in S.1511, or from any other program designed to

repine the existing AFDC program. I support the concept of welfare reform, and I hope
that the people of Puerto Rico will eventually participate in the benefin of an improved,
family-oriented approach

Finally, I request that Puerto Rico be excluded from any provision mandating the

AFDC-UP program. As the proposed expansion of the AFDC-UP program would entail
my outlays, most jurisdictions would itutomatically receive additional moneys to cover

such outlays. This will not occur in the case of Puerto Rico, however. Since our allocation is

capped by stature, any additional outlays would have to come from Puerto Rico's ovn,

steady limited, fimncial resources. Any increase in our allocation would thus be
literally 'eaten ups in an attempt to comply with this rev requirement. !therefore ask that

the Commonwealth be relieved of this burden until additional funding is available to
facilitate compliance.

In considering Puerto Rico's request, the Committee should bear in mind that after an
89-year long legal relationship between the Island and the mainland, and despite substantial

economic development, needy American citizens in Puerto Rico still remain the poorest
group within the population of the United States.
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TESTIMONY

of

DOUGLAS G. GLASGOW
VICE PRESIDENT FOR WASHINGTON OPERATIONS

NATIONAL URBAN LEAGUE, INC.

SUMMARY OF KEY POINTS

The National Urban League's perspective on welfare reform is framed
by seven guiding principles which stem from its rich historical and
current experience in serving poor families.

We must be successful at improving the lives of at least one-third
of America's poor who comprise the AFDC population, if we wish to
begin addressing the problems of overall poverty and unemployment
in this country.

- S. 1511 takes a positive step towards strengthening families by
mandating the AFDC-UP program for all states. The Urban League

urges adoption of this provision.

The Urban League recommends inclusion of language in S.1511 that would
place community based organizations at the planning/program design
and service delivery levels of education, training and employment
programs.

The National Urban League prefers placing primary national emphasis on
improving the labor market system (and the means of getting into and
staying in that system) as the first avenue by which parents,rcan support

themselves and their children. S.1511 instead feeds into thtorted
and disruptive public perception that all poor fathers are assumed
unwilling to support their children by placing its first emphasis on the
child support collection system.

S. 1511 must make major improvements in its "JOBS" program by:
assuring that states provide at least basic, education, skills training,
and other employment related services; placing emphasis on voluntary
rather than mandatory participation; providing clear and strong federal
directives and performance standards for meeting the needs of the long-term
and these at risk of becoming long term AFDC recipients; and providing
satisfactory guarantee that appropriate, safe and quality child care be
available to"JOBS" participants.

Less than one year extended child care, medical and transportation
assistance following placement in unsubsidized (low paying) employment
sets the stage for repeated spells of AFDC. S. 1511 must continue to
move in the direction of one year extensions for these important services
and delete those provisions that deny extended day care and medical
assistance to persons sanctioned in the prior year despite their leaving
AFDC in good standing.

The Urban League recommends deletion of S. 1511's Title VAC- Waiver
Authority.

The National Urban League does not consider the AFDC Employment and
Training Reorganization Act of 1987 (S.1655) a "welfare reform" bill and

urges its rejection.
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NATIONAL URBAN LEAGUE PRINCIPLES FOR WELFARE REFORM

(1) The primary objective in reforming our system of social welfare must
be to strengthen the family.

(2) Program interventions must be designed to insure that poor families
and individuals needing and seeking work have equal access to
income through viable employment, thus enabling their capacity to
participate fully in society.

(3) Families and individuals having multiple barriers to employment
such as a lack of education, skills training, work experience, and
long term spells of poverty and unemployment must be targeted for
intensive services that facilitate their transition to the labor
market.

(4) To insure permanent entry or reentry into the labor force, special
emphasis must be placed on the critical transition stage from
public assistance to employment. Support services such as child
care, transportation, extended medicaid coverage and income
Rsregards must be provided.

.

(5) A system of social welfare benefits must be economically just and
promote the strengthening of families.

(b) A comprehensive continuum of service delivery systems must be
utilized in national and local plans for improving the lives of poor
families and individuals. Along with federal, state and local
private agencies, community based organizations must be strategically
involved in both planning and service delivery levels.

(7) As a nation, we must never be hesitant or timid in utilizing our
federal resources effectively to improve the life conditions
of families and individuals living in poverty.

Mr. Chairman and members of this committee, as Vice President of the

National Urban League responsible for Washington Operations, I appreciate

this opportunityto offer the Urban League's approach and recommendations

pertaining to proposals for welfare reform under consideration by this committee,

particularly S. 1511 as intscAuced by Senator Moynihan.

Our perspective on welfare reform is framed by seven guiding principles

which stem from the Urban League's historical and current experience at

identifying and meeting social service and economic needs of primarily poor

individuals and families. Key areas of longstanding service include

education, job training and other employment related services. Established in

1910, the National Urban League is a private, nonprofit, interracial community

service organization rith 112 affiliates in cities throughout 34 states

(including the District of Columbia). Through various programs of direct

services, research and advocacy, the Urban League Movement is committed

to securing full mid equal opportunity for minorities and the poor. .

85-1457 0 - 88 - 7 1 92 .
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Before I procied with our specific comments and recommendations

for S.1511, I must first stress that the National Urban League, in its

cztansive work on welfare reform with members of both houses of Congress,

has repeatedly emphasized the need to address the broa4er issues of poverty

and unemployment in this country. In prior testimony before various

committees and subcommittees of the House and Senate, we provided extensive

analysis and perspective on these two national problems, including the

growing phenomenon of the working poor, their disproportionate impact upon

Black Americans, and outlined remedial strategies for their resolution.

The National Urban League fully intends to keep these issues before the

nation and the Congress, end is committed to fashioning creative, humane,

and effective plans for their solution.

The Urban League is encouraged that both houses of Congress have

recognized the need to address the problems of at least one-third of

America's poor, namely the parents and children who are recipients of

the Aid to Families with Dependent Children program (AFDC).

Indeed, we must and can be successful with this population of poor, To

strengthen families both economically and socially, welfare reform proposals

must reflect what we have learned about AFDC through research and direct

field experience. For example, we know that AFDC recipients:

want to work to support themselves and their children;

are comprised primarily of children who need the same
protection and care as non-poor children;

differ in the amount of time spent on AFDC;

that the approximate one-quarter of AFDC recipients who are
long-term consume about 60% of AFDC resources and need
various educational, training and employment services;

that recipients at risk of becoming long-term are young
unmarried women with young children;

that recipients need critical supportive and transitional
services such as child care, medica] care, and transportation
to facilitate their movement into permanent, unsubsidized jobs;
and

that 2-parent AFDC families tend to move off AFDC more readily
than single parents.

It is therefore imperative that we incorporate what we know aboLr the realities

of AFDC poverty into our proposed solutions and invest our limited resources

accordingly.

In light of what we know about AFDC recipients and using the Urban

League's seven principles for welfare reform as our guide, I should like to

highlight the following comments on and recommendations for S. 1511.

o First, we are encouraged that Senator Moynihan's bill has
taken a positive step towards strengthening families by
mandating the AFDC-UP program for all states and allowing
for state improvements upon current AFDC-UP law. We urge
adoption of this provision.
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o Second, we are pleased to learn of Senator Moynihan's
intention to include language in S. 1511 that would place
community based organizations at the planning/program
design and service delivery levels of education, training
and employment programs. This is especially important
if we wish to utilize the entire continuum of service
delivery systems available to ns in implementing welfare

reform. We urge that S. 1511 be amended to adopt such

language.

However, the National Urban League is deeply concerned about those

provisions of S. 1511 which are not compatible with the principles we consider

to be high priority. Principle (2) addresses the issue of parental support for.

their children through equal access to income through viable employment. The

National Urban League prefers.placing primary national emphasis on improving

the labor market system (and the means of getting into and staying in that

system) as the first avenue by which parents can support themselves and their

children. By placing first emphasis on the child support collection system,

and by particularly proposing immediate mandatory automatic wigs witholding,

S. 1511 feeds into the distorted and disruptive public perception that all

poor fathers are assumed irresponsible and unwilling to support their

children. The impact of this message is especially detrimental to Black Americans,

in light of the fact that Blacks remain disproportionately poor and dispropor-.

tionately unemployed. A close examination of recent child support data reveals

that:

o In 1985, the presence or absence of child support was not a
major determinant of whether the family existed in poverty.
On average, Black and white poor households who did receive
child support remained poor after the receipt of child
support ($5,005 white/$5,403 Black).

o Black males whose economic circumstances permit them to
enter into child support agreements (i.e. allow for awards)
perform as responsibly as their white counterparts in
adhering to such agreements. 04 the 8.8 million female-headed
households in 1985 with children under 21 with an abseuL
father, approximately 26.2% (2.3 million) were Black, with 70.6%
of the white and 36.32 of the Black such households having been
awarded child support. Nearly the same proportion of Black (72% )
as white women (74.6%) received child support in 1985.

o Additirnally, based upon our analysis of 1985 child support
and other income related data, as well as findings from
studies prepared for HHS by the Bush Institute of Child and
Flmily Policy in 1985, national child support collections
would be greatly increased if more emphasis were placed on
higher income fathers.

Therefore in order to convey a more realistic national policy on parental

support for children, the Urban League recommends that S. 1511 21ace its

"JOBS" program as Title I, delete immediate mandatory automatic wage

witholding, and add language to its child support provisions that also

emphasizes the need to increase colle,:tions from higher income parents.
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Urban League principle (3) states that "families and individuals

having multiple barriers to employment such as lack of education, skills training,

work experience, and long term spells of poverty and unemployment must be targeted

for intensive services that facilitate their transition to the labor market".

S. 1511 fails to meet this most critical principle and must be amended to

correct the following deficiencies:

O Establishment of a "JOBS" program without any assurance
of key federal standards: states are allowed virtually
complete flexibility in the choice and scope of employment
related services; S. 1511 therefore does not assure that states
provide at least basic education, skills training, and other
employment related services for those recipients who need
these services, leaving the door open for states to choose
only current law workfare (CWEP) and/or job search programs as
the only state"JOBS" programs. A 1987 report by the U.S
General Accounting Office (GAO) confirms our ongoing concern
that states, for the most part and provided with limited
resources has seems inevitable under deficit reduction) would
continue to offer very limited employment services;

S. 1511 emphasizes mandatory rather than voluntary participation
requirements when we know that AFDC recipients warm to work
and need not be cohersed to improve the quality of their lives;

S. 1511 also fails to provide clear and strong federal
directives and performance standards for meeting the
needs of the long-term and hard-to-employ AFDC recipient,
a.population of special concern to the National Urban
League and, as studies have found, often screened out
of most employment programs. We find that S. 1511's
fiscal incentive for targeting the long term AFDC
recipient and the young at-risk of becoming long-term
is insufficient in emphasizing and directing states'
need to specifically serve this population. Additionally,

S. 1511's fiscal incentives for targeting could be easily
diluted by the bill's inclusion of parents in two-parent
families as part of this target population.

Additionally, S. 1511 does not provide satisfactory
guarantee that appropriate, safe and quality child care
will be available to mandatory "JOBS" participants.

This is especially critical for very young children who
need constant supervision and care. Poor families
must not be forced to choose between a threat of loss
of income through abusive sanctioning at program imple-
mentation levels or placing their children at risk in
child care arrangoments that could bring them physical
and/or emotional harm.

In principle (4) the Urban League stresses the importance of providing

certain services for that critical transition stage from public assistance

to employment. The need for extended child care, medical assistance,

transportation and income disregards have been repeatedly documented through

Congressional testimony and reflect the recommendations of those service providers

who work directly with poor and low income families, as well as AFDC recipients

themselves. Less than one year extended child care, medical and transportation

assistance followinp placement in unsubsidized (low paying) employment sets the

stage for repeated spells of AFDC. In light of the current fiscal climate,
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the Urban League is encouraged that Senator Moynihan's bill does provide for

9 months of extended child care on a sliding scale fee and we would urge

consideration of further extending this service to at feast one year. We would

further recommend extended medical coverage (without states' imposition of a

premium on the recipient) for at least one year. Additionally, S. 1511

must oe amended to delete those provisions that deny extended day care

and medical assistance to persons sanctioned in the prior year despite their

leaving AFDC in good standing.

Our final priority principle (5) stresses that "a system of social

welfare benefits must be economically just and promote the strengthening

of families". The National Urban League i. deeply corserned that this

principle will be particularly violated by the provision in S. 1511 that

proposes expanded waiver authority to states. It is our view that this

provision essentially paves the way for eventual abandonment of 50 years

of federal responsibility in social welfare and employment related

programs. Critical to the constituency of the Urban League is the fact that,

through this provision, the Secretary of NHS could ignore a state's

noncompliance with civil rights laws and choose to continue funding a project

despite state violations. Black and other minority Amerielns know onk too

well the experience Of being "defined out" when eligibility rules for various

programs are being formulated. The Urban League therefore recommends

deletion of S. 1511's Title VITILWaiver Authority.

In conclusion, I should like to comsent briefly on S. 1655, the AFDC

Employment and Training Reorganization Act of 1987 introduced by Senator Dole.

The National Urban League does not consider S. 1655 a welfare reform bill.

Instead, through its hollow and punitive provisions on employment training,

child care, mandatory participation requirements, state participation performance

standards, and unlimited waiver authority, S. 1655 represents a detrimental

approach to and a dangerous detraction from national efforts to permanently

move families and individuals out of poverty. The Urban League urges rejection

of S. 1655.

Thank you for the opportunity to testify on this most important issue.

The National Urban League stands ready to work with this committee in fashioning

a just, humane, and effective welfare reform bill in the days ahead.
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PREPARED STATEMENT OF JUDITH M. GUERON

Good morning. I am Judith Gueron, President of the Manpower

Demonstration Research Corporation (MDRC). I appreciate the opportunity to

share with you today my observations on the work and training provisions of

the welfare reform bills currently before the Committee. Given the time

available, I will limit my remarks to two bills -- S.1511, introduced by

Senator Moynihan, and S.1655, introduced by Senator Dole -- and I will not

address the broader welfare reform issues raised by this bills. Hy

intention is not to endorse either bill, but to discuss some of the issues

they raise in the context of the available research on welfare employment

programs.

Often Congress must make decisions on social policy with strong

evidence of the problem but little certainty on the effectiveness or cost

of proposed solutions. This is particularly troubling, given the public's

concern with accountability. We are, however, in a very different position

with regards to employment and training programs Mir welfare recipients,

because of very rigorcrts research conducted by NBC since 1982. In the

Omnibus Budget Reconciliation Act of 1981, Congress gave the states the

opportunity to experiment with a variety of employment approaches for AFDC

recipients. We can speak with confidence now because a number of states

submitted their initiatives to rigorous evaluation using cortrol groups and

because funding for this pioneering research was provided by the Ford

Foundation and the states

Let me start by sharing with you the general message from the

research. Let me also note that it is impressive that the legislative

proposals now before you seem to recognize and embody many of these

lessons I have attached a fuller discussion of the research findings to

my written testimony

First, we haye learner that welfare emplo.rent programs can benefit

both welfare recipients and taxpayers. They can lead to increases in

earnings and reductions in dependency. Across the states in the MDRC

study, employment rates rose, on average, between 3 and 8 percentage

points, which translates into earnings gains of between 8 and 37 percent.
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Second, we have learned that we sl.ould, nonetheless, be modest in our

expectations. We can count on change, but soiuld not expect a quick

solution to the problems of poverty and dependency

Third, we have learned that it costs money in the short run to save

money in the longer run, a difficult lesson given current constraints but

one that should moderate cur rhetoric.

Fourth. we have learned that much of the creativity and will is at the

state and local levels, and new legislation should be designed to promote

this. Since no one approarh has emerged as superior, federal legislation

should encourage state ownership and initiative and provide flexibility

while assuring the efficient use of resources. At the same time, the

continued need for federal funding for welfare employment programs is also

clear.

In translating these lessons into legislation, we should also consider

the nation's twenty year history into the WIN program. 1987 isn't the

first time that Congress has expressed a preference for work over welfare.

With less consensus, back in 1971, Congress required that all adult AFDC

recipients with schrol-age children register and participate in a welfare

employment program and take jobs or risk sanction, In fact, given limited

and later rapidly shrinking resources, participation often become a paper

process and the program lost credibility as it failed to meet this

operational objective.

What do the research and this experience suggest about specific

provisions in the work programs of the several bills before the Committee?

I mentioned earlier that most of the bills incorporate the basic research

lessons, both in the prominence they give to employment programs and in

their recognition of the importance of meeting a number of general

principles: promoting state flexibility and assuring that programs serve

high risk groups. Also, in a larger context, the bills recognize both the

success and the limitations of employnen programs, by complementing these

with efforts to expand child support enforcement and to improve other

aspects of the welfare benefits system.

While in many respects the bills make 1nelcliental changes in welfare

employment programs, formalizing what has bee accomplished since 1981, in
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one area they go beyond what is known by requiring participation from

mothers with young children. On this issue, 5.1511 seems more incremental

in its approach, while F.1655 -- by mandating participation from mothers

with children as young as six months. and setting participation standards

for teen mothers as well as the overall caseload -- has the potential for

more radical change. It should be stressed that MDRC's research does not

directly address the implications of this change. Our studies have focused

mostly on women with school age children; we do not have data on the impact

or cost-effectiveness of mandatory programs that work on a large scale with

teen mothers or mothers of small children.

While state flexibility is intended to be a keystone of the new

legislation, there are complex ways in which particular features of the

bills may undercut that principle and stifle the kind of expLrimentation

that has been going on over the past few years For the remainder of my

comments, I'd like to focus on four interrelated issues which are likely to

affect how states carry out the legislation. the availability of resources,

targeting strategies, service mix, and participation or other performance

standards. In some cases, the research record suggests what ought to be

done; in others, it can identify what should not be done, but is less able

to point to a specific solution. In such cases,, we feel that the open

questions are as instructive for formulating policy as the clear answers.

1. Recognizing funding realities

The extent to which Congressional enthusiasm for mandatory employment

programs is translated into oeerating reality will depend on how much money

the federal government provides, the federal/state matching rate, and how

states respond to new funding arrangements. Both 5.1655 and 5.1511

recognize the importance of assuring a minimum national program, and wisely

continue to provide base funding at a 90 percent federal match. This

effectively guarantees taat states will continue to receive at least their

current VIN allocation level. 5.1655 proposes a capped appropriation,

starting at $500 million, with federal funds available to states at a

dollar-for-dollar match beyond tt,e 90 percent matching base. The

availability of funds i.nder 5.1511 is not subject to an appropriation, and

the federal/state matching rate is set at 60/40 for most employment and

training activities.
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The key point is to recognize that the availability of op'n -ended

funding or a $500 million authorization
does not guarantee that there will

be a $1 billion national program. Since 1981, states have been entitled to

draw down funds on a dollar-for-dollar
basis for joa search and Community

Work Experience Programs. The General Accounting Office tallies an the

very modest use of these matching funds
to date, and the maintenance of

effort provision in the bills, suggest that the overall response may remain

limitet, although there will be considerable variation in the amount of

funds that individual states draw down. Failure to draw down funding would

not result from lack of interest on the states' part, but from budget

rea ities: many states simply lack the funds to expand substantially their

welfare employment programs. Naking available additional funds but

requiring states to matcn the federal funds at much hither rates than

existed in WIN does put
an additional financial burden on the states. For

example, under the WIN funding arrange -cent, if the federal government

provided $380 million (as it did at for a few years), states had to come up

with a $42 million match; under 5.1655, if the federal government spent

$380 million, states would be putting up $263 million.

The research provides a partial explanation forthe state response to

date. MIMIC studies suggest that states had limited incentive to invest

local funds in welfare employment
programs at a 50/50 matching rate. In

the programs we studied, for example,
more then half the costs were paid by

the federal government, and more than half of the savings accrued to the

federal government.

Of course, both open entitlement funding or a capped appropriation

involve acme risks. From the budget perspective, open-ended
funding raises

concerns about costs that are difficult .o contain. As mentioned, however,

the experience to date suggests that most states have not drawn down large

sums urder existin open-ended provisions The danger of using

appropriated funds, on the other hand, is that Congress will scale back the

p-ogram, leaving states shortchanged. This did happen with the WIN

program:, the annual appropriation became a target for budget cutting, and

yearly funding dropped precipitously throughout the 1980s. Congress should

weigh these issues carefully before deciding which funding approach to

adopt.
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Questions about the size of the financial investment that the federal

government and states will put into the new legislation are critical to

understanding how the programs are likely to be operated at the state

level. While the potential for additional funding is encouraging, it

should also be recegnized that states are simultaneousy asked to work with

a larger proportion of the AFDC caseload. Based on 1985 data,, it is

estimated that requiring participation from women with children az young as

11511

three, as proposed in S.tett, would increase the size of the potentially
c

mandatory caseload from about 1.2 million women to about 2.0 million.

Another 1.3 million women had children under three; mos* of these women

would also become mandatory registrants under the provisions of S.1655. In

addition, serving this group of mothers would likely be more expensive,

because they will require additional child-care support. Both the reality

of the current funding situation and the history of the WIN program suggest

it would be naive to expect that most states will be able both to expand

substantially the pool of clients served and to provide a wider range of

services, particularly if women with very young children are required to

participate. Thus, additional funding may not be available for enriched

services, but might cover low-cost services for more of the caseload.

2. DigeliDEJSLlrlELJiMiks_and_reoniring
participation from mothers of pre-school children

If resources are too limited to serve everyone, states must also

decide who should be given priority. The current bills are informed by two

distinct research studies,, both of which have received widespread

acceptance. First, the work by David Ellwood and Nary Jo Bane at Harvard

University shows that a specific group of welfare recipients -- young,

never-married mothers who are high school dropouts -- more often remain

deperdent for long periods and account for a disproportionate share of

welfare outlays. These findings have created considerable interest in

focusing services on this group.

Second, MDRC's work shows that welfare employment programs -- which to

date have primarily served women with school-aged children have their

sm..11est effects on the most job ready, who do relatively well without

special services. The clear lesson from the FIDRC research is that we
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should reverse the tendency to concentrate services on the most employable

recipients. Called "creaming*. this practice is frequently nurtured by

well-intentioned systems of performance standards that reward programs for

high placement rates without paying attention to who is being served.

Instead, administrators should be encouraged to serve the more difficult to

place. ircluding those who have been on welfare the longest and do not have

a recent work history.

Knowing who benefits least the most employable recipients --

doesn't always tell you who should be served, however There has been a

tendency to put the Bane and Ellwood study together with the MDRC work and

assume that the most effective programs would be those serving teen

mothers,, and thrt states shculd be pushed in thas direction. However, it

is important to stress that the MDRC research does not support targeting

teen mothers exclusively. Our findings on program effectiveness are based

on studies of women with school-aged children. We do not yet have solid

evidence that mandatory employment and education services will work for

younger mothers. nor -- given the cost of the child care that will be

required -- that it would be cost-effective to run such programs on a large

scale. While concern about young welfare mothers is appropriate, we need

to learn more before requiring that this group be served to the exclusion

of other very disadvantaged groups of AFDC recipients.

Another reason why policy makers and program administrators should be

careful of carrying targeting to an extreme, is that it is possible that

long-term recipients and those with little previous work experience may

benefit from participating in programs alongside those who are more

independent or more knowledgeable about the labor market. For example,

seeing other participants in a job search workshop get jobs might provide

..n incentive for ti,e more disadvantaged.
This again suggests it is wise to

leave program operators with some flexibility.

S.1511 may have struck a good balance on targeting, by mandating that

60 percent of the funds be spent to groups that include recipients of AFDC

for 30 out of the prior 60 months or parents under 22 who lack a high

school diploma or a GED S.1655 also recognizes the importance of not

,concentrating s^rvices on the most employable by structuring a system of
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performance standards that rewards states for placing members of high risk

groups -- young mothers. mothers with children under three, and high school

droputs in jobs or education. However, concentrating services at the

young mother population and mandating a specific participation level for

teen parents muy b. risky at the current time, since there is not evidence

to date to suggest what is a realistic on-going participation level for

teenage parents with young children, or whether the costs of such a program

would mean denying services to ,:her types of AFDC recipients who we know

could also benefit from welfare employment programs.

3. frovidine flexibility in vromram design

One of the remarkablo developments in recent years has been the

interest, experimentation, and sense of ownership that states have evinced

in developing welfare employment initiatives. We feel it is critical that

federal policy foster ells by continuing to provide states with flexibility

in oesigning their welicre employments programs.

It should be re'.ognized that, given the funding constrain,s just

mentioned, most states will have to decide whether to limit the number of

people served or the services provided. For several reasons, the research

record -- both whit we know and what we don't know - suggests leaving that

choice up to this states. First, the HMG research shows that a number of

different program designs can be effective and points to no uniform program

structure thot merits national replication. We've learned, for example,

that relatively laa cost job search and work experience programs can be

cost effective. States have structured these programs in different ways,

but in almost all cases job search has been tore prominent than work-for-

benefits or vcrkfare requirements. Generally, despite the opportunity

since 1981 to impose Indefinite work-for-benefits assignments, this has not

bezel= the major activity, instead. states have used work-for benefits

programs in a limited manner. mostly on a short-term basis, and structured

them to provide productive work experience, although not substantial skills

improvement.

We also have some new evidence from longer-term follow-up of a more

Intensive program in Baltimore that education And training may have delayed

but increasing payoffs. And while low-cost programs can be of benefit to
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longer-term recipients, new evidence also hints that there may be some kind

of threshold effect, and that more intensive services may be required if

programs are to reach the multi-problem, longest-term recipients. We also

don't know whetter low-cost services will benefit teen parents, a group at

particular risk. Because there is intense interest in reducing long-term

dependency and many questions remain, we feel that states should be .

encouraged to experiment -- and evaluate -- in order to learn what types of

services will work for this group.

This kind of flexibility is inherent in both of the current

legislative proposals which permit states to offer a range of services,

rather than mandating a single type of program. However, other provisions

of S.1655 could seriously undercut the apparent freedom offe.ed to states.

The participation standards required in 5.1655, for example, may interfere

with a state's ability to provide a variety of services to the recipient

population. Experience suggests that high participation rates coupled with

the kind of funding constraints already identified may force states to

offer very low-cost services across a vide spectrum of the AFDC population.

4. peouirinT hip}, levels of participation

When you know something works, it seems wise to assure that more of it

gets done. Knowing welfare employment programs can be cost effective would

seem to suggest that states should be required to reach a very large share

of the caseload. The obvious way to do this is to set high participation

standards and penalize states for not meeting them.

One of the key ways in which S.1655 and S.1511 differ is the role of

participation standards. S.1655 sets increasingly ambitious targets over

time; S.1511 does not mandate the use of participation standards and waits

five years before setting performance standards.

The critical element to keep in mind in arse-sing these alternative

approaches is that, in the short run, participation costs money. The WIN

program never delivered on its participation mandate because it never had

the funds to develop training or work slots for all eligibles. As a

result, instead of imposing a real work test, WIN had a registration

requirement.

A new welfare employment program runs the same risk. Mandating that

states do better won't alone make it happen, It will cost money to involve
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welfare reciptents in employment-related activities, especially on an

on-going basis',

If the programs were richly funded, high participati, standards might

pose operational challenges, but would not force states to make possibly

counterproductive programmatic choices. But the reality is likely to be

different. As we have seen, funds are likely to be limited. If funding

remains low, states will be forced either to serve many r -.le with very

low-cost interventions, or to work with a smaller pi -ti.n1 of the

caseload, mixing high intensive and lok intensive services to different

groups. high participation standards coupled with limited resources pushes

the balanc. in favor of low cost services.

Simple arithmetic suggests the importance of two numbers in assessing

the impact of participation standard the program budget and the number of

people that have to be reached in order to result in the desired

participation level. Dividing the former by the latter g.ves the average

amount that can be spent per participant. If funds are limited, serving

many means, on average, providing each with little. For example if the

federal government spent the full $500 million authorization under 5.1655

and states provided another $335 (as CB0 estimates they would in 1992),

there would be $835 million avelable to provide services for a mandatory

caseload of about 3 million women. This translates into roughly $280 per

eligible person, on an annual basis. In NDRC's evaluations, three out of

four states with positive impacts spent considerably more than this per

eligible, working with women with school-age children. This is also

notably less per mandatory case than WIN had at its peak, when states were

unable to provide services to the majority of the mandatory caseload.

In these circumstances, except in the few states which will provide

substantial funds, setting high participation standards can lead to one of

two outcomes: either states will fail to meet the target or they will have

to spread resources very thinly, in fact losing any real flexibility in

program design.

In addirion to restricting state flexibility, high participation

req'rements raise other problems. The widespread support for welfare

employment programs grows from their apparent fi: with prevailing values
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and their seeming success in meeting the dual objectives of Increasing the

employment and income of welfare recipients and ultimately saving money.

Requiring participation is usually viewed as a means to these ends, not an

end in itself.

The research to date shows thAt programs providing a modest level of

service can meet the dual objectives of assisting the dependent and saving

money. But new findings suggest the risk of assuming these could be

replicated on a much larger scale without substantially expanded funds.

That is, there may be a minimum average expenditure level below wh'

programs may not be very effective.

Research just completed and not yet published on a program operated in

a major urban area between January 1984 and late 1985 suggests what may

happen if :imited funds are spread across the full mandatory caseload.

Given a large caseload and a budget of approximately $150 per case, the

program focused more on administrative and monitoring functions than on

providing direct services to welfare recipients. An emphasis on partici-

pation and sanctions for people who failed to satisfy program

requirements produced different results than we have seen in other

states Taxpayers saved some money, but welfare recipients, on average,

did not experience earnings or employment gains.

Thus, setting high participation standards without high levels of

funding may lock states into providing uniform, very low-cost services that

do not benefit recipients, particularly the most high risk groups, such as

young mothers. As noted before, it appears that more intensive services

may be required to help m- e multi-problem, long-term recipients into

employment.

Beyond these concerns, there are ocher, more practical reasons to

avoid setting high participation standards at this time. There are

currently no good national data on participation in the WIN program that

could serve as a benchmark for establishing national standards While the

MDRC study shoved that states can now achieve lusher participation rates

than WIN historically did, these programs sometimes served only a portion

of the welfare caseload in limited geographic areas. Moreover, measured

participation rates are very sensitive to how participation is defined

(e.g., the activities that are counted, the time period covered) and other
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elements that vary widely across states (e.g., the availability of

education programs, the level of part-time employment, the characteristics

of the welfare caseload, rates of welfare turnover, local labor market

conditions). States will not be on a level playing field in trying to meet

any uniform national participation standard, but instead will face

different challenges.

All these considerations suggest that it is premature to set ambitious

national participation standards for a new program. Instead, Congress

should assure that data are collected on participation and actual program

outlays and achievements. Based on this information, reasonable targets

could be established after several years of data are available.

5. Beouiring evaluation

My comments today suggest that we now know enough to move forward on

expanding the welfare employment system. and that there is a sufficient

knowledge base for action at the current time. But many questions remain

open and deserve careful study in the future In particular, we need

carefully structured research to determine whether the yield from welfare

employment programs is greater when more intensive -- and more costly

services are made available, and whether some segments of the welfare

caseload would benefit more than others from such opportunities. As I

noted earlier, we also need to know the effects and costs of mandating

participation for mothers with young children.

Bearing this in mind, I would advise you to ensure that there will be

rigorous evaluations of future state programs. Experimentation without

solid research will not yield information abot ow to improve the welfare

employment system, or the AFDC benefit system, in the future. We believe

that the federal government should take the lead in this, and not leave the

design and funding of evaluations solely to states.

In conclusion, let me again congratulate this committee for moving

forward on a critical issue and urge you to weigh carefully the alternative

approaches recommended in these bills.
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Reforming Welfare
with Work

'01 II ')i r I %1 ( ! \
THE STRIKING FEATURE OF THE PROGRAMS STUDIED BY

MDRC IS THEIR CONSISTENTLY POSITIVE OUTCOMES.
1W llw Ford F000daton

Last year in these pages, I outlined the interim
&dims of a five-year study begun in 1982 by
the Manpower Demonstration Research Cor-
potation (MDRC) to examine eight state initia-

tives that attempt to restructure the relationship between
welfare and work (Punic Warm, Winter 198). That
relationship is a key element in the long-running na-
tional debate over how to reform the welfare

2=n;a debate that has intensified recently. The ev
in five of the targeted states now have been completed,
and their findings have provided important lessons as

Zrattempts to decide whether welfare programs
des:ontinue to be broad entitlements or instead

should become "redprocal bligations," whereby work
or 'participation in an activity leading to workis re-
quired in return for public aid.,

This article first sets the context for the discussion by
outlining the issues
aid to families with depnnt

the federally summoned
children (AFDC) pro-

gram, which provides cash assistance to families headed
primarily by female single parents, and the evolution of
the debate about reforming welfare with work. It the
summarizes the major findings of the MDRC study. In
conclusion, it suggests some of the Implications of these
findings for welfare policy and discusses important
unanswered questions.

The Pressure for Reform
The current AFDC program is one way of bal-
ancing the competing values and objectives of
social welfare policy: to reduce poverty (espe-
cially among children), to encourage mothers

and fathers to support themselves and their families,
and to minimize program costs. Today's debate about
the program echoes a central dilemma that was iden-
tified as long ago as the time of the English Poor Laws:
Is it possible to assist the poor without, by that very act,
giving people incentives for behavior that perpetuates
poverty and dependency? This question, in turn, rests
on ideas about who the poor are and what has caused
their condition.

While the debate about AFDC has long recognized
that the multiple objectives of the program cannot all be
maximized and that any welfare system involves trade-
offs, at issue is whether the eia.thig AFDC program
represents the best balance possible, given currert val-
ues and knowledge.

Of particular concern in AFDC policy are questions
about whether it reduces the incentives for people to
work and whether it promotes a "culture of poverty"
for example, teenage pregnancy and multigenerational
dependency. The arguments are simple:

Most people have to work for income Welfare
recipients have an alternative.
In addition, the very rules of AFDC and all other
income-conditioned programs serve to "tax" the
income gained by people who do work these
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rates are often very high. As a result, the struc-
ture of the AFDC program makes work less at-
tractive and encourages dependency.
While AFDC has been criticized for not providing
sieficient income, any attempt to increase welfare

is to levels that provide a decent standard of
for adult: and children will only increase

the lives for recipients to take low-paying
lobt
Since AFDC eligibility is open primarily to
women heading households and since benefits
depend on the number of children, the very
design of the program may discourage family for-
minion and allow fathers to avoid supporting
their children.

Unfortunately, it is easier to describe the arguments
than to quantify the extent to which poverty or female-
headed families actually result from welfare programs
rather than from other nodal or economic forces.

It is also difficult to devise alternative policies that
perform better. Then are a number of reasons why
reform has proven elusive. Fast, the debate surrounding
the appropriate policy connection between work and
welfare has frequently been highly charged, dealing as
it does with central issues of income redistnbution,
social justice. and individual responsibility. Since there
is no consensus on the relative importance of th, differ-
ent policy objectives, efforts at reform that are more suc-
cessful in meeting one objective but only at the expense
of another usually encounter strong opposition
Second, the lack of reliable data on the a:: -::ed nese'. e
effects of welfare makes it difficult to assess to.
trade-offs involved in different reform options.

Several factors have
led to a change in
public perceptions
about the appropriate-.
ness of employment
for welfare mothers.

There is also persistent disagreement on the causes of
poverty and welfare dependency, with different char-
noses suggesting different cures Some blame the du:,
centives embodied in welfare programs themse (-
while others stress the limited education, skills, and
work experience of the poor. Some highlight health
problems or negative attitudes toward work, and still
others point to the labor market, with its lack of
opportunities for employment and advancement. The
importance of these nonwelfare factors suggests the
changing the AFDC rules will constitute only one
element in any attack on poverty.

In the past 25 years, three basic approaches have been
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taken to reform welfare in order to better reconcile the
central values discussed above. Thefirst involves chang-
mg the rules for determining welfare eligibility and the
size of benefits in order to inaeue the financial incen-
tives for choosing work instead of welfarethat is, it
would encourage recifients to Macre their work effort
voluntarily. The second transform the AFDC entitle-
ment into a "b:srro:iiip whiff In AFDC grant carries
with it some to accept a fob; to
search for work; or to pin work

eeOceducation, or training activities in prtparationLwrl.
This approach has been mandatory in that an individual
can lose AFDC benefits for falling to coc000ppeerraattee with the

=Arequirements. A third strategy been to rely
FDC cash grants and more on alternatives that

provide other Incentives: for =ample, child-support
engorcement, changes in tax policy that increase the
few znis for work, and the direct provision of turning
or fobs.

The discuss ion below outlines why the welfare reform
debate has increasingly shifted toward the second
approachwork solutionsand presents evidence on
the feasibility and effectiveness of tilt strategy.

t, this article focuses an welfare programs
(diiirarectmarfamilies, not to the aged or disabled )

The AFDC Program. Public assistance programs in
this country have tried to make sharp distinctions
between those persons considered able to work and
those judged appropriate for public support. Working-
age men have been included in the former category
and they have received only limited support in the
welfare system. The aged and severely disabled are
classified in the latter category. There has been a
controversy about poor single mothers, with a recent
major shit. in the relative emphasis sewn to ensuring
the well-being of children and encouraging their parents
to support themselves by working.

When the AFDC program was adopted as part of the
Social Security Act of 1935, It was regarded primarily as
a means to provide assistance to poor children. The ini-
tial assumption was that only a small group of poor
mothers would receive benefits on behalf of their chil-
dren: widows and the wives of disabled workers who,
like other women, should have the opportwuty to stay
at home and care for their children. Tfie issue of work
incentives dad not arise since these were cases of hard-
ship, not choice. The focus was on child welfare, and
encouraging mothers to enter the workplace waimot
seen as a route to that goal.

In recent years, several factors have led to a change
In public perceptions about the appropriateness of
employment for welfare mothers including even
mothers of very young children.

First, in the 1960s and early 1970s, AFDC caseloads
and costs grew rapidly, as dad the proportion of the
caseload headed by women who were divorced or never
married Second, the employment rates of all women
including single parents and women with very young
children increased dramatically, leading many to
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reconsider the equity and eppropnateness of supporting
welfare mothers who could be working. Third, while re-
cent research confirms that most people use welfare only
for short-term support, it also points to a significant
group for whom AFDC serves as a source of long-term
assistance. The growing concern about the presumed
negative effects of such dependency on adults and dul-
chen has intensified efforts to reach this group.

All of these developments have raised questions about
whether the design of the AFDC program was not part
of the problem.

The Carter and
Reagan proposals had
striking similarities.

Strategies for Reforming AFDC. All AFDC reform ef-
forts have faced the challenge of providing adequate in-
come while maintaining incentives for work and self-
sufficiency and doing both at a reasonable cost. Years
of debate have confirmed the impossibility of simultan-
eously maranuzing all of these oblectiVes and have also
identified some of the trade-offs that the different ap-
proaches imply.

During the penod from the mid1960s to the earl)
1970s, many attempts to increase the employment of
welfare recipients centered on building financial incen-
tives for work into the AFDC program itself As a first
step, the 1967 amendments to the Social Security Act
reduced the rate at which welfare grants decreased
the implicit marginal "tax' ratewhen recipients went
to work

Then interest shifted and the debate centered on the
advantage of replacing AFDC with a =versa!, non-
categorical, negative Income tax. This was proposed in
the Nixon admirustrabon's family assistance plan, which
would have guaranteed a =nun= Income to all Amer-
1(711.5, not only single-parent families but also the work-
ing poor It was hoped that this expanded coverage
would lessen the incentives for family dissolution and,
at the same time, would not seriously reduce work
effort. Some have argued, however, that the findings
from several federally sponsored income maintenance
experiments suggest that more generous financial Incen-
tives to work would have Increased the size of the
beneficiary population and actually reduced, rather than
increased, overall work effort i For many people, this
new endence eliminated the possibility of welfare
reform by means of a comprehensive negative income
tax system

As a result, the welfare reform proposals of both the
Carter and Reagan administrations have included some
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form of comprehensive work obligation, under which
"employable" welfare recipients would have to accept
a job cc participate in a work-related y. These plans
relied On mandatory tequiremenb to

actrvitmmide

an Inc
five flu i the threat of a loss of wefaee benefitsfix
wafer* to work.

A harbinger of this policy shift was the enactment of
the work incendve (MN) . Introduced as

asdiscretkinary program in ,
AFDC1971; that is, in order to receive AFDC be=

adult recipients without preschool children or specific
problems that kept than* home would have to register
with the state employment service, participate in job
trabths or job search activities, and accept employment
offers. Wile in theory W5l imposed a participation
obligation, the prow= wes neva ftmded at a level ade-
quate to create the precondition for a real work teat: a
slot" for each able-bodied person.

VThe most common
activity by far has
been job search, a
relatively modest,
short-term
intervention.

Responding to e to increase the work effort
and reduce the AFDCrolls, both the Carter and the 19131
Reagan proposals called fora redefinition of the welfare
entitlement. The two designs had sulking similarities
that are usually overlooked. Both suggested that the
right to welfare benefits be linked with an obligation to
work: that is, employable AFDC recipients who failed
to locate jobs would be required to work as a condition
of receiving public aid.

There were important differences, however, in the
amount and the form of that aid. The Carter proposal
guaranteed welfare redpienh full-time public service
employment (PSE) jobs and would have paid them
wages. In contrast, the Reagan administration's univer-
sal "workfare" plan mandated that recipients would
work in exchange for their welfare grants, with no com-
pensation beyond the public assistance check
for the limited reimbursement of working expenses, In
all states but those with the highest grads, the workfare
formulation would lead to part-time work and continued
low income., (Here, and elsewhere in this article, the
word "workfare" is used to describe a manday work-
for-benefits program, and not the evolving broader
definition that encompasses any form of work-related
obligation or option.)

The special appeal of restating the AFDC "bargain"
this way lies in its seeming to reconcile the conflicting
welfare policy objectives at the same tune as it may
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provide a direct attack on the causes of poverty and
dwendency. The claimed advantages of this approach
Include

straistdseniag work lacestives and
AFDC hdo line with prevailing
design, such programs provide the strongest
week incentives since benefits are conditioned on
meetings woek requirement. Welfare recipients
would have an obligation that parallels the one
faced by other citizens and that fits with main-
stream American values and the belief in the
work ethic values shared by the general public
and by
Imprevies the of welfare=
Molls. It was that work
increase indirectlyTiminstilling a
sense of or the work ethic and
directly by pins skills by means of well-
struct red work experience. To ensure that this
occurred, some states have extended the range of
mandatory activities to include education and
training.
prong serial benefits. To the extent that
workfare and PSE ea create additional
positions and mean, work, they also
promise to provide useful public services.
reducing the welfare rolls. Mandatory work ap-
proaches, it was hoped, would reduce welfare
dependency by deterrence and assistance.
Because of the new requirements, some in-
dividuals might not apply for welfare and others
might leave the rolls more quickly. Some might
refuse work assignments becaust of conflicts
with unreported jobs and then be "sanctioned."
that is, removed from the rolls. Others, bene-
fiting from the new skills or from a work record.
might find it easier to obtain unsubsidized fobs
psychological benefits and public support. Sup-
porters also have argued that forging a direct
connection between welfare and work bestows
greater dignity on recipients, has positive effects
on the worker and his or her family, and in-
creases public support for the AFDC program

Critics challenged the ability of both the Carter and
Reagan proposals to satisfy these claims. Given the
existing service-delivery system and the nature of the
welfare population, they questioned whether a large-
scale par*ipation and work requirement could be en-
forced in a manner that met acceptable standards of
fairness. For example, how would these programs du -
ferentiate between recipients who should be excused
from any obligation, for good cause, and those wh.
should be penalised for noncompliance? This was par-
ticularly challenging, given the widespread recogrution
that there was straightforward formula to
deternur the "em ability" of female household
heads, wo deper d on diverse and changing
factors such as health and the a vadabflity of child me
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Many also qaestroned whether a sufficient number of
useful jobs could be created that would also provide
employment skills and yet not displace workers and, if
not, whether fobs for welfare recipients would become
punitive or "make-work."

Critics also thought that workfare or PSE positions
would not speed the transition to unsubsidized work
because the economy did not generate enough
jobs and program services were of limited value in
big recipients obtain available ones. Moreover, some

retilsoneel avoid a work obligation, seeing no need to
the peopleassumption that people would move off

create a work ethic where one already existed. As a
result, they argued that the additional costs of admin.
istering a work program would exceed any potential
welfare twiny. Finally, critics maintained that public
employees and other groups would not accept the sup-
plementation of the work force by unpaid or low-paid
public assistance recipients.

The programs
were relatively
inexpensive.

While many of these criticisms were directed at both
the Carter and Reagan proposals, welfare advocates for
the most part preferred the Carter PSE approach to the
Reagan workfare model. In addition, advocates favored
expanding the list of required activities to bidude educa-
tion and training and wanted to increase the level of
support services. Such measures appeared to shift the
balance away from obligation toward opportunity

Ultimately, the high cost of the Carter administration's
proposalthe Congressional Budget Office put a price
tag of more than $15 billion a year on the program for
'setter fobs and incomeled to its rejection. The Reagan
administration's 1981 version was treated more favor-
ably. While Congress did not mandate a national pro-
gram, the states could choose to implement workfare.
The states that did so have often made further changes
that have transformed workfare from a straight work
requirementin which recipients "pay back" sooety to
a program that also aims at assisting people in leaving
welfare.

Lessons from the 1980s:
An Evaluation of State
WorklWelfare Initiatives

rpassing the Omnibus Budget Reconciliation Act
of 1981 (OBRA), Congress reflected both a grow-
ing consensus on the need for welfare recipients
to work and to become more self-supporting and,

at the same time, an uncertainty about the feasibilit) and
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effectiveness of the proposal for universal workfare. The
legislation gave the states a chance to experiment, albeit
within the context of sharply reduced funding.

The community work experience program (CWEP)
provisions of the act made it pawl* for states for the
first time to choose to make workfare mandatory for
AFDC recipients. States also were authorised to fund
on-the-job training programs by using a recipient's
welfare grant as a wage subsidy for private employers
In addition, primarily through a new option known as
the WIN demonstration program, states could change
the institutional arrangements for delivering employ-
ment and training services and were allowed greater
flexibility in the mix of those services. In many states,
the OBRA possibilities seemed to trigger a new resolve
on the part of state administrators to make WIN parb-
dpation requirements more meaningful than they had
been in the past.

In 1962, MI)RC began a five-year social ape t to
examine the new state work initiatives. Cs dem-
onstration of state woticlwelfare initiatives is a series of
large-scale evaluations in eight states and smaller-scale
studies in three additional states. Major funding for the
study was provided by The Ford Foundation, matched
by grants from other private foundations and the par-
ticipating states, which in general received no special
operating funds.

As a result, the project is not a test of centrally de-
veloped and funded reform proposals, but rather of
programs designed at the state level in the new environ-
ment of OBRA flexibility and constrained fuwhng. And
because these initiatives are often the states' NT\
demonstration programs, the study for the first time
Fancies rigorous answers on the effectiveness of the
WIN program in its 1980s WIN demonstration incar-
nation.,

To ensure that the project prodaced findings of na-
tional relevance, the states are bravely representative of
national variations in local conditions, administrative ar-
rangements, and AFDC benefit levels which, for z
family of three in 1982 in the paroapa states, ranged
from a low of $140 per mont in Arkansas to a high of
$526 in California Demonstration locations mclude all
or part of several large urban areasSan Diego, Balti-
more, and Chicagoand a number of large multicounti
areas spanning both urban and rural centers in Arkan
sir, Maine, New Jersey, Virginia, and West Virginia
(Table 1 summarizes the key features of the eight state
programs and the different groups studied in each
state')

The study tests a range of strategies rather than one
program model, reflecting differences in state philoso
phies, objectives, and funding Some states have lunged
their programs to one or two activities, while others of-
fer a wider nix A few programs are voluntary, but most
require participation as a condition of receiving welfare
benefits

In designing their programs, many states chose job
search activities and unpaid work exparence. The job
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111ftasi

Table 1. Key Characteristics of State WorklWelfare Initiatives

Program Model and Nettie of
StatelCily Requirement to Study Area' Target Group

Astaasas Mandatory program. Job search workshop Pulaski South W1Nandatory AFDC applicants
followed by Wividual Job search end 12 weeks and Jefferson and recipients Including women
of work experience in public and private non counties with children aged 3 to 5.
profit *MOM

San Diego, Mandatory'program. Job seardi workshop. Countywide WINmandatog AFDC and
California Mandatory program. lob search workshop AFDU applicants

followed by 13 weeks of CIVEP an public and
private nonprofit agenda

Chicago. Mandatory program. individual job search and
"Unois other activities, excluding work experience.

Mandatory program. Individual job search
followed by activities, including 13 weeks of
work experience

Cook County WINmandatog AFDC applicants
and recipients (including recently
approved cases)

Maine Voluntary program. Prevocational training, 12 Statewide
weeks of work nipenence and onthe-pb train.
mg funded by grant diversion

AFDC recipients on welfare for at
least six consecutive months.

Baltimore, Mandatory program. Multicomronent, =hiding
Maryland psb search, education, training. onthelob train-

ing and 13 weeks of work experience

10 out of 18
Income
Maintenance
Centers

WINmandatory AFDC and
AVOC/ applicants and recipients

New Jersey Voluntary program Onthelob trauung funded 9 of 21 WINmandatory and voluntary
by grant diversion. counties AFDC recipients.

Virginia Mandatory program Job search followed by 13 11 of 124 WINmandatory AFDC applicants
weeks of CWEP, education, or training agencies and recipients

(4 urban,
7 rural)

West Virginia Mandatory program CWEP unlimited 9 of 27 WINmandatory AFDC and
durationan public and private nonprofit administrative AFDCU applicants and recipients
agencies. areas

Notes ' In Maryland and Anansas MI evaluation was conducted In the indicated counties and a process stud, was done m other
counties

'In San Diego. Virginia, and Chicago there were two different eyperanental treatments
In addition to the study areas Virginia and West Virginia Implemented the program statewide and Arkansas Man land and

Minas implemented the program m selected other areas
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search strategy is based on the assumption that many
welfare r -Wts ase currently employable but have not
found lobe Mouse they do not Imow howor are not
suffitientiy motivatedto look for them. Job search does
not Min people for jobs but encourages and
teaches them how to sespecificek employment.

TWo versions of mandato( y unpaid work experience
odd in slit of the states. bi the Best, the CWEP or work-
fare maim, wort hours are determined by dividing the
AFDC grant by the minimum wage. The work require-
ments can be Wad in duration or can be ongoing
thet is, they last as long IIS rodpients remain on welfare.
In the second version gamey called 1VIN work ewer-
knot because it was first used in the national WIN
programthe number of hours worked is unrelated to
the grant lewd and partidpation is generally limited to
13 weeks.

Coftery to some eguctations, the states in the
study *beluga national responee to OBRA
did n ot c ooe o

abr
impiersnuffyn unie

job seardws m med.
difare. Men-

the de-
atoestration states, only West Vklktia with its unusual
Lbw market conditionsfollowed the model originally
offend to tits states as an option intim 1961 legislation-
woddare with no Set* on the length of the recipient's
partidpetion. The West Virginia program, however, was
directed prima* at nun receiving assistance under the
AFDC progtam for heads of two-parent families
(AFDC-U). The state placed less emphasis on workfare
for women receiving AFDC.

Ir"91,91

wee

It is very rare to be
able to conduct an
evaluation with this
degree of reliability.

Other programsin Arkansas, San Diego, and Chi-
cago establuhed two-stage sequence consisting of job
search followed by a work obligation, usually limited to
13 weeks, for those who had not found unsubsidized
jobs during the first phase. Virginia required job search
for everyone and offered short -term workfare as a later
option among other mandatory services. Baltimore oper-
ated a range of educational and training services
including job search and unpaid work expenence with

choices tailored to their needs and pre-
ferencesnces statesNew Jersey and Maneimple-
mented voluntary on-the-job training programs with
private employers, using the diversion of welfare grants
as the funding mechanism

Tice programs varied in scale Although rnos: were
large, none covered the full AFDC caseload. Five oper-
ated in only part of a state Most were targeted to
women with school-age childrenthe only gm', p tradi-
tionally required to register with WIN who typically
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represent about one-third of the adults heading AFDC
families. Some worked only with subsets of this man-
datory groupfor example, people who had recently
applied for welfare and were new to the rollswhile
others included both new applicants and those who
were already welfare recipients. In addition, three pro-
grams required people receiving welfare through the
AFDC-U program to partidpate.

The states also had different objectives. some placed
relatively more emphatis on devdophig humeri capital
and helping welfare recipients obtain betta jobs and
long-term self-suffidency. Others stressed immediate
job placement and welfare savings. The states also
varied in the extent to which they emphasized and en-
forced* participation requirement. WhBe most planned
to inaesse participation above errs levels adtieved in
WIN, few clearly articulated a goal of hill or universal
participation.

Interim Findiap from the State Wait Initiatives. The
MDRC study is structured as a series of three-year evil!.
uatlons in each state. Because the research activities
were phased in at different times, the study extends over
five years. Final results are now available from five of
the programsthose located in Arkansas, San Diego,
Virginia, West Virginia, and Baltimorewhile partial
results are available from most of the others

The study addresses three basic questions. Each is
discussed below, with the focus on overarching lessons,
not on the full range of program-specific findings.

Is it feasible to Impose obligationsor participation
requirementsas a condition of receiving welfare?
Pre-1961 welfare emOoymern programsboth the WIN
program and several special demonstration
generally were unable to establish me work-
related obligations for recipients. A major question at the
outset of the MDRC study was whether the existing
bureaucracies would have better success.

In some cases, the answer is yes. In most of the states
studied, participation ratn are running above those in

medal demonstrations or in the WIN program.
cryt;111,, within six to nine months of registering with
the new program, about half of the AFDC group had
taken part in some activity; and substantial additional
numbers had left the welfare rolls and the program.
Thus, for example, within nine months of welfare
application in San Diego, all but a small proportion 9
percent of the AFDC applicants and 6 percent of the
AFDC-U applicants had left welfare, had become
employed, were no longer in the program, or had fut.
filled all of the program requirements. In some other
states, the proportion of those still eligible and not
reached by the program was as high as 25 percent.
indicating a somewhat looser enforcement of the pa r-
ticipanon requirement. Overall, this represents a major
management achievement and reflects a change in in
stitutions and staff attitudes

Given the financial constraints under which states
have been operating, however, one should not exag-
gerate the level of services recipients have received or
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the scope of their participation obligation. The most
common activity by far has been job search, a relatively
modest, short-term intervention. Education and train-
ing activities have been limited; and workfare, when it
is required, has almost always been a short-term obliga-
tionusually luting 13 weeks.

In part, this reflects limited fimds. The pro-VIM was , with average costs
grateyln:r ranging frionmerfinSrArkansas to $1160in

the typiod obligation been longer or
more intensive, it would have been necessary to raise
the levelof dw initial investment in salvias. States have
thus far ;swinged to deliver services wrthnirallY
modest funding. If, however, resources low or
we further depletedor if the in
ocalethere is a stake( returningl=taire-errdWIN
approach of formal registration requirements and little
real

What do
content.

workfare programs look like In practice, and
how do welfare redpients view the madam, waitre-
sydrements? Much of the workfare debate hingeson the
stature of the work site experience: that is, whether the
positions are of a punitive and make-work nature or
whether they produce useful goods and services, pro-
vide dignity, and develop work skills. MDRC addressed
these questions by means of in-depth interviews with
random samples of workfare supervisors and partici-
pants in six states. Results suggest that

The jobs were generally entry-level positions in
maintenance, clerical work, park service, or
human services.
While the positions did not primarily develop
skills, they were not make -work. Supervisors
judged the work important and indicated that
participants' productivity and attendance were
similar to those of most entry-level workers.
A large proportion of the partidpants responded
positively to the work assignments. They were
satisfied with the positions and with coming to
work, and they believed they were making a
useful contribution.
Many participants nevertheless believed that the
employer got the better end of the bargain or
that they were underpaid for their work In bnef,
they would have preferred a paid job.

These findings suggest that most states did not design
or implement workfare with punitive intent. This may
explain results from the work site survey that indicated
that the majority of the participants in most states shared
the view that a work requirement was fair., These results
are consistent with findings from other studies that
show that the poor want to work and are eager to take
advantage of opportunities to do so. As one of MDRCs
field researchers observed -These workfare programs
did not create the work ethic; they found it."

While this evidence is striking, it should not be used
to draw conclusions about the quality of the programs
or about the reactions of welfare reapients should work-
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fare requirements be implemented on a larger scale, be
differently designed, or last longer than the 13-week
assignment typical in the states studied.

Do these initiatives make a difference? Do they se-
duce the welfare rolls and caste sad/or increme employ-
ment and earnings? How do the parigniraf benefik
compare with their caste? Experience =glob that these
are very difficult questions to WSW:4 P rematch
shows that, contrary to popular conceptions, half of all
welfare recipients nmmaDy_ move off the roleoften to
a }cobwithin twoyears! Thin, if a study points to the
acidevicierits or cost savings of a program based only
on the performance of the partidpants for example,
based on job pkcernents it will overstate the program's
accomplishments by taking credit bx those who Would
have found jobs on their own. The challenge in assess-
ing program achievements, or "impacts," is to
distinguish between program-induced changes and the
normal dynamics of welfare turnover and labor market
behavior. Accurate assessment requires dataon what
people would have done in the absence of theprogram.
that is, data describing the behavior of a control group.

4,H
While these programs
are worthwhile, they
will not move sub-
stantial numbers of
people out of poverty.

In eight of the states in MDRCs study, the research
is structured to meet the major objection leveled at man
earlier evaluations: that them control groups did not co-
rectly mimic the behavior of the participants or that the
had no control group at all. The human resources corn.
missionen in these eight states acted with notable fore.
sight. In an unusual display of commitment to high
standards of program evaluation, they actively coop-
erated with the random assignment of more than 35,00.
individuals to different groups, with some participatinf
in the programor several program variations and
some placed in a control group, receiving limited or n.
program services.

It is very rare to be able to conduct an evaluation it ith
this degree of reliabiny. In fact, new before has a main
put of the nation's employment and training syster
been assessed on this scale, using an "expenmenta'
methodology based on random t. Typical:
researchers have had to contend wi studies that vie,
a great deal of data but produce little evidence alio:
what the program actually accomplished. Often,"r.
sults" merely show what would have happened to pr
nopants in the normal course of events. In contrast
study using random assignment sets a demanding star,
dard for what can be registered as change and accurate
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phpoInts the real achievements of the program.
Assessing the impact and the benefit-cost results to

date is very muds like looking at a glass an I characteriz-
ing it as half full or half empty. Mpers'ing on one's
perspective, there are real acormplfshments or there is
a basis for caution. In either cot,, ...e firviings are com-
plex and require a careful re.thrs. rue oalance of this
section the paellive view and then discusses
poteeeis limitations an what the programs on achieve.

Pint, the results dispel the notion that employment
and training interventions do not work. %light of the
endive for these svadifwelfam irdlatives, it is no longer
defensible to stelae that welfare employment initiatives
hem no vakse. Utareavaaiety at approuthes, four of the
fiat romans Mulled thus far have produced employ-
ment gains for AFDC women. The one exception was
the wothfru program in Wee Virginia, where the state's
high memployment and rural conditions severely lim-
ited the job opportunities.

Tabk 2 compares the behavior over time of le in
the "experimenter groupwho were eequbed to pparti-

in the programwith the behavior of those peo-
ple in the "control" group- who were not.w The results
are for the primarily female AFDC group. As shown in
the table, the program of mandatory job search follow-
ed by short-term workfare for AFDC applicants in San
Diego increased the employment rate by 6 percentage
puitsfrom 55 to 61 percent during the 15 months of
follow-up. Average total earnings during the same
periodincluding the earnings of those who did not
work as well as those dud went up by $700 per
person in the experimental group, representing a 23 per-
cent increase over s control group member's average ear-
nings. Roughly half of the gains in earnings came about
because more women worked, and half because they ob.
tabled lor.ger-lasting jobs or jobs with better pay or
longer hours. The employment gains persisted,
although at a somewhat reduced level, throughout the
almost one and one-half years of follow . In contrast,
the program had minimal or no sustained employment
effects on the primarily male group receiving AFDC-U
assistance (not shown in Table 2).

As also indicated in Table 2, there were roughly. similar
employment gains in Arkansas, Maryland, and Virginia,
although the states varied dramalocally in the subgroups
of the AFDC rolls that they chose to serve and in the
average earnings of the control groups."

The findings were quite different in West Virginia,
when the relatively straightforward workfareprogram
led to no increases in regular, unsubsidised employ.
ment. Although there are many possible emlanations
induding the design of the program or the diaracteris-
tics of the women served the most likely one was fore-
seen by the program's planners, who did not anticipate
any employment gains. Ina largely rural state with the
nation's highest unemployment rate during part of the
research period, a welfare employment initiative could
provide a positive work experience without translating
this Into postprogram unsubsidised employmentgams
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West Virginia's program is a useful reminder that there
are two cid.% to the labor market. Welfare employment
programs focus on the supply side. In extreme cases,
when the demand is not there, the provision of work ex-

and a change in the terms of the welfare
"may simply not be enough to affect employ-

ment levels. Welfare recipients an be encouraged or re-
quired to take regular lobs, but only if those lobs are
available. The results to date suggest that demand con-
straints may be particularly acute in rural aresa.0

The programs do not
offer a cure for
poverty or a shortcut
to balancing the
budget.

The second positive finding is that the programs also
led to some welfare savings, although, compared with
the efforts on employment and earnings, the results
were less consistent Over an 18-month period in San
Diego, avenue welfare payments per person in the ex-
perimental group were $288 below the average paid to
members of the control group a reduction in welfare
outlays of almost 8 percent. Similar reductions occurred
in Arkansas and Virginia, but not in Baltimore and West
Virginia. There was no evidence, however, that the
obligation to participate m a work program deterred peo.
pie who had applied for welfare from completing theap-
phcation process.

A third encouraging piece of information is that the
programs were often most helpful for certain segments
of the welfare caseload. For example, employment
creases were usually greater for women receiving AFDC
than for men in two-parent (AFDC-1.1) households and
for those without pnor employment compared with
those with a recent work history. Although women and
those without recent employment were still less likely
to be working and more likely to be on welfare than their
more advantaged counterparts, employment require.
ments and services helped narrow the gap?,

When benefits were compared with costs, results were
generally positive. An examination of the programs'
effects on the government budget shows, not surpns-
ingly, that such initiatives cost money up front; but in
general the investment pays off in future budget savings
in five years or less In San Diego, an average dollar
spent on the program for AFDC women led to estimate.:
budget savings over a five-year period of over SQ. Pro
grams in Arkansas and Virginia also had estimated
budget savings, while Baltimore and West Virginia ev
penenced some net costs "

The research also offers some unusual findings about
the distribution of benefits across federal, state, and
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Table 2. Summary of the Impact of AFDC Work/Welfare Programs in
San Diego, Baltimore, Arkansas, Virginia, and West Virginia

Outcome' Experimentals Controls Difference
Decrease;
Increase

San Diego-Applicants
Ever employed during 15 months
Average total earnings during 15 months
Ever received AFDC payments during 18 months
Average number of months receiving AFDC payments

during 18 months
Averagmonthse total AFDC payments received during

18

610%
$3,802

83 9%
813

$3,409

55.4%
$3,102

84.3%

8 61

$3,697

5 6%
5700"'

-0 4%
-0 48'

-5288"

10%

+23%
0%

- 6%

- 8%

laditimme-Applkants and U.:pleats
Ever employed during 12 months 51 2% 44.2% 7.0% +16%
Average total eantlOgs during 12 months 51,935 51,759 +5176 +10%
Ever received AFDC payments during 15 months 94 9% 951% -0 2% 0%
Average number of months receiving AFDC payments

during Is months
11 14 11 29 -015 - 1%

Average total AFDC payments received during $3,058 $.3.0f4 -56 0%
15 months

Arkansas-Applicants and Recipients
Ever employed during 6 months 188% 14 0% 4 8%" 34%
Average total earnings during 6 months 5291 5213 '''..578' 37%
Ever received AFDC payments during 9 months 72 8% 75 9% - 3.1% - 4%
Average number of months receiving AFDC payments

during 9 months
4.96 5 49 -0 53' - 10%

Average total AFDC payments received dunng 5772 5865 -593 - 11%
9 months

Virginia-Applicants aid Redpients
Ever employed during 9 months 43 8% 40 5% 3 3 %' 8%
Average total earnings during 9 months 51,119 51 038 581 8%
Ever received AFDC payments during 12 months & 0% 861% -01% 0%
Average number of month. redwing AFDC payments

during 12 months
7 75 7,90 -014 - 2%

Average total AFDC payments received during 51.923 52.007 - 4%
12 months

West Virginia-Applicants and Redpients
Ever employed during 15 months 22.3% 22 7% -0 4% - 2%
Average total earnings during 15 months 5713 5712 SO 0%
Ever received AFDC payments during 21 months 96 8% 96 0% 0 8% I%
Average number of months receiving AFDC payments

during 21 months
14 26 14 46 -0 21 -1%

Menge total AFDC payments received during -"' 52,681 52.721 -540 -1%
21 months

Some : Final repr ess from programs in San Diego. Arkansas, Baltimore. Virginia. and West Virginia
Notes: These data Include zero values for sample members not employed and for sample members not rearing welfare passiun.

The estimates are regression adjusted, using ordinary least squares. controlling 10e prerandom assignment charactenstus of
sample members There may be some discrepancies In calculating expenmentakontrol differences due to rounding
Denotes *atonal significance at the 10 percent level. "at the 5 percent level. and ". at the 1 percent level

The length of followip vaned by outcome and state Employment and earnings were measured & calendar quarters Ti
assure that preprogram eamtngs were excluded from the impact estimates the follouip period began after the quarter of
random assignment In contrast. AFDC benefits were tracked for quarters beginning with the actual menthol random
assignment As a result, the follow up period for AFDC benefits v Is at least three months longer than that for emplonSsent
and earrungs
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county budgets, a matter not often addressed in bene-
ht-cost studies. In San Diego, where a detailed study
was conducted, all three levels of government gained,
bred on ffic particular funding _formula and matdung
arrangements that were in use. The federal government,
however, bore more than half of the costs and enjoyed
the peatest net savings. Indeed, had there been no
federal fundsor had there been substantially less
federal fundingstates and oaundes would have had no
financial keiendve to run these programs.* The findings
highlight the importance of continued federal support
to states to undertake welfare employment
initiatives may ultimately prove coet-effective to
°Pend'.

Another way to look at program benefits and costs is
to rimier them from the perspective of the groups tar-
geted for partidpation that is, those who knight have
earned more as a result of the program, but who also
might have lost money because of redi.'ms in welfare
mid other transfer payments, such as Medicaid and food
14=p. In most cases, the AFDC women came out
ahead, the exceptions being in Arkansas, a state with
such low grants that almost any employment led to case

dgairni:: earnings. For men on AFDC-U, the story was
, and in West Virginal, what there were no

very different. There were overall losses, not gains, from
the programs, as reductions In welfare and other trans-
fer ppaa is exceeded increases in earnings.

What about the empty side of the glass? In what way
do the results suggest caution? It is important to note
that, while the programs produced changes, the magni-
tude of those changes was relatively modest. Across
states, increases in quarterly employment rates wet:
between 3 and 9 percentage points, excluding West Vir-
ginia, where there were no employment gains. (Quarter-
ly rates are not shown in Table 2.) Earnings increases in
the four states ranged from $110 to $560 a year, and
these figures include persons who failed to fed employ-
ment and consequently had no earnings. Thus, while It
is worthwhile to operate these programs, they will not
move rabstantial numbers of people out of poverty.

Issues and Lessons
jesults to date from the work /welfare study
suggest a number of major lessons

It is feasible, under attain conditions and
on the scale at which the demonstrathrefko-

grams were Implemented, to tie the receipt of welfare
to participation obligations. just as staing as the in-
creases in participation these programs have achieved,
however, is the nature of the obligation. In most cases,
it has been confined to job search, with workfare used
only in a hulked way with a relatively small number of
people. This is due, in part, to funding constraints and
to the sequencing of job search before work experience.
It is also trve that, when more funds have been avail-
able, states often have chosen to enrich the range of
options within the mandatory program rather than to
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impose a longer workfare requirement. The recent in-
itutives in California and Illmoispdude not only greater
obligations but also an expanded array of services
beyond job search and workfare, including education,
preparation for employymment, and training.

A number of quite difhmmt ways of @Manuring and
targeting these programs will yield d'IctIve results.
Overall, the results do not point to a t .doem program
structure that merits national replication. Instead, one
of the notable chaiacteristics of these state welfare ini-
tiatives has been their diversityin served,
local conditions, and d . A key explana-
tion for the successful of these initiatives
may indeed be that states were given an oLportunity to
experiment and felt more ownership in
than they did in the earlier WIN program, MTawn;s
characterized by highly prescriptive central direction.

The findings suggest
that, within a
relatively short time,
program savings
often offset costs.

In cases In which states chose to operate mandatory
workfare, the Interim results do not support the
strongest claims of critics or of advocates. Despite
critics' fears, workfare as implemented in the 1980s has
been designed more often to provide useful work ex-
perience than simply to enforce a quid pro quoalthough
both objectives may be present. As a result, the work
positions quite often resemble quality PSE employment
jobs, structured to meet public needs and to provide
meaningful work experience. Under these conthtions
when the jobs are considered worthwhile and the obli-
gation is limited, as it is in most states welfare recipi-
ents generally do not object to working for their grants

At the same time, the interim findings fail to support
the more extreme claims of workfare proponents. The
work positions developed few new skills While the San
Diego findings provide some evidence that adding
workfare after lob search may increase a program's ef
fectiveness, the West Virginia results are a cautious
reminder that, at least in certain conditions, what is
needed is not only a workfare position but also an ac
cessible pool of regular jobs " Furthermore, there was
no evidence in San Diego that the work mandate, as it
was administered, deterred individuals from complehng
their welfare applications or "smoked out" large nun,
bers of AFDC women who held jobs with unreported
Income.

Thus, arguments for and against workfare and more
broadly defined participation obligations may involve
not so much a choice between those who want to reduce
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welfare costs and those who fear that the programs are
coercive as an opportunity to change the values, politics,
and perceived fairness of the welfare system. These
issues remain prominent in state debates on policy op.
dons, in which questions of values are often as central
as questions about likely savings. Some argueas did
the 'West V rginia welfare comnessi. ler in 1982 that,
even if waidare costs more to begin its design is
preferable because It fits with the salon's values and im-
proves the image of welfare. In contrast, others contir.ue
to emphasize that what is needed is not requirements
but }obs, as well as investments in training, education.
and child we that will help find the kinds of
work that confer economic secm in the long run.

The remains led to relatively modest increases in
asploymmt, which Name cases traalated Into even
smaller welfare savings. Nonetheless, the chr,iges were

'usually large enough to justify the program's costs,
although this finding varied by state sad target group.
For those actu to rendiose claims for social pro-
grams, the outcomes for these initiativesas well as for
other welfare employment programsmay look small.
With gains that are not dramatic and only limited sav-
ings, the programs do not offer a cure for poverty or a
shortcut to balancing the budget. This may prompt
critics to reject these approaches, claiming that 3 to 9

=trtge point gains in employment or 8 to 37 percent
in earnings are unsatisfactory. There are,

however, several reasons to conclude otheiwitie.
First, there Is always a strong temptation to search for

a simple solution to a complex problem. The welfare
dente is filled with this kiiid of rhetoric. Now, faced
v.ith the reality of limited gains, it may be tempting to
seek another "solution," for which there is no similar
evidence. Yet, given the fact that reliable findings on the
effects of social polities are rare, the sinking feature of
these programs is their consistently positive outcomes
in a wide range of environments, with the sole excep-
tion of the very unusual dramatis-ices in West Virginia
There is no comparable evidence on an alternative mat-

egIecond, since the study measured changes for sa
pies that were representative of large groups in the
welfare caseload, results in the range of 5 percentage
points tak added importance. The outcomes are also
expressed as . 'erages for a wide range of individuals,
some of whom gained little or nothing from the pro-
gramincluding those who never received any services
and others who gained more. Thus, even relatively
small ch , multiplied by large numbers of people,
have considerable policy significance.

Third, the Icssons from the demonstrations suggest
ways to make these programs more effective and pro-
vide evidence that some groups those without recent
work histories, for examplebenefit substantially more
than others."

Fourth, it is possible that the short-term effects may
underestimate the longerterm gets, cspccially if atti-
tudes toward AFDC shift as the concept of reciprocal
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obligation becomes more accepted. (There is also
evidence, however, that in some cases effects that are
mitittlly positive may diminish over rime.)

Finally, the brnefmcost findings suggest that, within
a relatively short Nave, program savings often offset
costs, a balance that represents about as much as any
social program has been able to *thieve. While previous
smaller-scale tests of special programs have
cost - effective results, this stirs!), provides theCtitsi:lieccli
evidence of such outcomes in a major ongoing service-
delivery system. The ability to effect change on a large
scale is an important new achievement.

Unanswered Questions
Wbile these state initiatives provide a
wealth of information about the imple-
mentation and effectiveness of alter.
dye proposal for :eke:ruing wdfare with

work, they leave unanswered a number of questions
about the design and scale of the programs.

The results summand in this article are fa programs
that have participation obligations of limited =ny,
cost, or duration. They priniaNy required job search and
short-term work experience. One unanswered question
is whether more costly, comprehensive
providing either more services or longer ns
would have greater effects.

Sevaal statessuch as California in the greater
avenues for independence (GAIN) legislation and
Massachusetts in the employment and training (ETj
choices programare using or plan to provide more In
tensive services or requirements, including educational
remecfiation and training, and to complement thaw with
extensive child-care services. Another more intensive
approach is supported work, a program °6 aring. paid
transitional work experience uri. der conditions of dose
supervision, peer support, and generally increasing
responsibilities." Supported work was tested as a volun-
tary program and found effective for women with
histories of long-term welfare dependency. While the in.
cremental return to larger investments is not dear, the
persistence of dependency for many, even after job
search or short -term workfare, provides a at male fc-
states to offer more intensive services, whiie evaluating
them to see whether they lead to long-term rewards

A second open question concerns the broader impli-
cations of an ongoing participation req t on
family formation, the well-being of dren, and
attitudes toward work. It is important to note that child
care was not a major issue in these programs, since their
requirements were mostly short-term and limited mainly
to women weh school-age children. The availability and
quality of child care would be much more important,
however, if either of these conditions changed or if th,
programs made even larger differences in the rate at
which women moved out of the home and into perms.
nent lobs

A third 6114115Wettll question is whether relatively
low-cost mandatory programs will prove effective for the
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STATEMENT OF SENATOR JOHN HEINZ

HEARING ON WELFARE REFORM

COMMITTEE ON FINANCE

OCTOBER 14, 1987

MR. CHAIRMAN, I AM PLEASED THAT THE COMMITTEE HAS

CALLED THIS HEARING ON WELFARE REFORM. WE WILL HEAR

TESTIMONY FROM MANY COLLEAGUES IN THE CONGRESS AND LEADERS

AMONG OUR NATION'S GOVERNORS. I WELCOME THE OPPORTUNITY TO

LEARN THE VIEWS OF OUR DISTINGUISHED WITNESSES.

BOTH FEDERAL AND STATE GOVERNMENTS SHARE A COMMON GOAL

TO PROMOTE INDEPENDENCE FROM WELFARE. OUR DISCUSSIONS

TODAY WILL BE USEFUL AS WE CONSIDER PROPOSALS TO MAKE

WELFARE WORK.

TODAY'S WELFARE REFORM AGENDA INCLUDES STRENGTHENING

CHILD SUPPORT ENFORCEMENT AND ENSURING THAT STATES

FOLLOW-UP ON THE SIXTY PERCENT OF CHILD SUPPORT AWARDS

WHICH ARE NEVER PAID. IT INCLUDES THE QUESTION OF WORK

PROGRAMS, EDUCATION, AND JOB TRAINING FOR WELFARE

RECIPIENTS, AS WELL AS METHODS TO MAKE THE TRANSITION FROM

DEPENDENCE TO INDEPENDENCE EASIER AND SMOOTHER.
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IN THE FUTURE, THERE WILL BE FEWER JOBS FOR THOSE WITH

THE LOWEST LEVELS OF SKILLS. ACCORDING TO THE HUDSON

INSTITUTE, ONLY FOUR PERCENT OF NEW JOBS WILL BE AVAILABLE

TO INDIVIDUALS WITH THE LOWEST SKILL LEVELS, COMPARED TO

NINE PERCENT TODAY. AT THE SAME TIME, 41 PERCENT OF FUTURE

NEW JOBS WILL REQUIRE SKILLS OF THE HIGHEST LEVELS,

COMPARED WITH ONLY 24 PERCENT TODAY.

IF WE ARE TO MEET THE CHALLENGE OF THE FUTURE

MARKETPLACE, WE MUST INCREASINGLY FOCUS ON JOB TRAINING.

THIS COMMITTEE HAS JURISDICTION OVER THE MAJOR FEDERAL

PROGRAM FOR WELFARE WORK AND TRAINING -- THE WIN

DEMONSTRATION PROGRAM. CURRENTLY TWENTY-SIX STATES ARE

OPERATING WIN DEMONSTRATION PROGRAMS. PROGRAM AUTHORITY

FOR WIN DEMONSTRATIONS WILL EXPIRE IN JUNE OF NEXT YEAR.

BEFORE THAT TIME WE WILL CONSIDER A SUCCESSOR TO WIN DEMO.

THE NEW WORK AND TRAINING PROGRAM SHOULD BEAR IN MIND THE

DANGEROUS TRENDS WE FACE IN OUR WORKFORCE.

I WELCOME *HE OPPORTUNITY FOR A FULL AND CAREFUL

CONSIDERATION OF WELFARE REFORM AS MEMBERS OF THE COMMITTEE

WORK TOGETHER TO CONSTRUCT A BIPARTISAN APPROACH TO MAKE

WELFARE WORK.

THANK YOU MR. CHAIRMAN
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PREPARED STATEMENT OF STEPHEN B. HEINTZ

Thank you, Mr Chairman. I am Stephen Heintz,

commissioner of the Connecticut Department of Income

Maintenance and chairman of the American Public Welfare

Association's welfare reform project. I am here today to

represent the views of my fellow commissioners on welfare

reform legislation before this panel, and specifically on S.

1511, Senator Moynihan's Family Security Act of 1987.

Appended to my written testimony are a summary of the

commissioners' recommendations for comprehensive welfare

reform and a resolution adopted by the state administrators

on September 16 regarding H.R. 1720 and S. 1511.

S. 1511

As the resolution states, commissioners are pleased

that S. 1511 places such heavy emphasis on child support

enforcement. We believe, with Senator Moynihan, that

parental support is the first line of defense against public

dependency. We believe that aggressive child support

enforcement, including paternity determinations,

accomplishes more than recouping financial support. It makes

a statement about what we believe to be the role of parents.

Parents should provide for their children and public policy

should encourage and obligate parents to provide that

support.

State commissioners applaud the coverage of two-parent

families, as our resolutiOn indicates. In 24 states children

living in such families cannot receive AFDC no matter how

poor they are--unless one parent leaves the home. It makes

do sense to continue penalizing these children. As Stuart

Butler and Anna Kondratas write in their recent book, Out of

the Poverty Trap: A Conservative Strategy For Welfare

Rotors, it would be a wise exercise in prevention for all

85-457 0 - 88 - 8
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states to provide that assistance to help intact families on

hard times, rather than restrict their assistance only to

families that have already collapsed."

We welcome the very deliberate efforts Senator Moynihan

has made to ensure that this legislation is bipartisan.

Poverty is not a partisan issue; policies serving children

ought not to be partisan. Our own policy development project

which produced the report, One Child in Four, with which

some of you are familiar, has been bipartisan and widely

representative of all the states. We understand both the

difficulty and the importance of achieving bipartisanship.

We commend this committee, and you, Chairman Bentsen, for

maintaining a strong tradition of bipartisanship.

With regard to some of the other specifics contained in

S. 1511, we as state administrators find ourselves in a

difficult position today. My colleagues and I have worked

very hard over the last two years on policy proposals to

improve the lives of poor children and families. We have

been gratified to see some of our recommendations reflected

in proposed legislation.

But we get very quickly to a question Senator Moynihan

has posed in defending his bill against criticism that it

does not go far enough: should the best become the enemy of

the good? We think it should not. But we must all be very

deliberate in defining what we mean by "good."

The bottom line for administrators, as reflected in our

resolution, is this: we support legislation that improves

the lives of poor children and families. That is the

criteria to which we will hold any legislation.

We believe welfare reform legislation reported by this

committee must:

Reflect a comprehensive approach to self-sufficiency.
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Include benefit improvements.

Improve the administration and delivery of welfare

services.

Commisioners believe S. 1511 can be measurably

strengthened in all three of these areas. And we are not

talking about busting any budgets. Each of us, every year,

has to sell a budget to our own state legislators. We

understand fiscal constraint. We also understand the art of

the possible. The changes we urge you to make to strengthen

S. 1511 are limited, practical, and based on our own

experience in terms of what works, and what does not.

Job Opportunities and Basic Skills (JOBS)

Our report, the report of the nation's governors, a

report prepared by Governor Cuomo's task force, and others,

stressed the idea of a social contract; of mutual

obligations between individuals and society. In the context

of the welfare system that means mutual obligations between

poor parents and government represented by our agencies. We

believe this is a Constructive context, and a practical

approach.

But if we are going to say that work, or education and

training for a job, is mandatory for parents, including

single mothers with young children -- and we favor that

approach -- then we must pay close attention to government's

side of that agreement; to government's obligations to that

poor parent.

The welfare to work program, or JOBS program in S.

1511, must be comprehensive. As it now stands the JOBS

program implemented by a state could be as minimal an

approach as simple job search. That accemplishes nothing for

the client who cannot read; the client who has difficulty

with English; the client who has never been employed.
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Mr. Chairman, we need to strike a balance in welfare-

to-work orogram so that there is enough flexibility for a

state to design a program to mesh with its own economic

needs, and yet obligate that state to meet clients where

they are -- whether they need remedial education, basic

skills, or on-the-job training.

In S. 1511 a state "may" include a full range of

activities in its JOBS program. We believe a full range of

activities should be required in the state's JOBS program.

This is also the position of the governors as shared with

you two weeks ago.

The JOBS proposal builds upon the considerable success

states have had in the work incentive (WIN) demonstration

programs in recent years. Twenty-six states have WIN

demonstrations in place whose success in assisting welfare

recipients find nonsubsidized jobs has been amply

documented. Had federal support for this program been

maintained rather than drastically cut in recent years,

their success would be all the more impressive.

The last available data from the Labor Department

showed better than a two-for-one savings from WIN activities

--$587 million in AFDC savings from a $259 million

investment in WIN in FY 84.

Guaranteed Support Services

In addition to a comprehensive welfare-to-work program,

the agency side of the agreement must also include the

services a parent will need in order to take part in the

(program. To require parents to participate obligates the

agency to see that certain essential support services,

including child care, are provided. Recent research, program

evalustic,,n, and our own experience prove the necessity of

support services.
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Support services, including child care, mast be

ranteed if we are mandating work or work activities of

rogram participants. As it now reads, S. 1511 would

"assure" child care for parents participating in the JOSS

program and in transition to employment. We have been told

that "assure" is a deliberate choice of words and cannot be

interpreted to mean "guarantee."

The "assure" provision is meant to place less

responsibility on the state to ensure child care as a

condition for mandatory participation. Apparently this

provision would allow & state to simply determine that child

care is available to the recipient because there is a

relative nearby, or an existing child care program, and not

guarantee that quality care is in fact available,

accessible, and affordable.

Let me share with you the response of one of my

colleagues. He described how a state could implement

"assured" child care. The caseworker, after giving the

parent instructions on where to report for job trai.:ing,

would also give the parent a list of day care centers in the

community. And that would be that. The state would have

complied with the provision as now contained in S. 1511. The

parent, however, unable to arrange satisfactory care because

what is available is too costly or of questionable quality,

could be sanctioned for failing to report for work.

We believe the "assurance" of child care is not a

sufficiently serious approach to the needs of parents with

limited resources and experience. Without guaranteed

support services mandatory participation becomes an exercise

in futility leading to termination of benefits and further

hardship on children and the family.

We recommend a one word change in S. 1511. Child ears

should be guaranteed, and not merely "assured."
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Client-Agency Agreements is Case Management

As noted above, in formulating our own proposals, human

service commissioners viewed welfare in the context of

mutual rights and obligations of society and its citizens.

We believe these mutual obligations are best expressed in

the form of a client-agency agreement, and a case management

approach to service delivery.

We believe the first step toward self-sufficiency must

be a needs assessment by the client and agency, taking into

account the educational level, skills, employability, and

need for support services of the participant. The family's

circumstances--their resources and needs, and particularly

the childrens' needs--are part of this assessment.

The product of the assessment would be a family support

plan setting out the mutual obligations of the client and

the agency--activities on the part of the client; services

and benefits provided by the agency--with independence as

the goal.

Although S. 1511 requires the state, in the JOBS

program, to make an initial assessment of the family's

circumstances, it merely allows and does not require the

state and participant to develop a family support plan and

enter into a client-agency agreement, using case management

services to ensure that the plan is put into effect.

State commissioners recommend that client-agency

agreements and case management services be mandatory

Elements in state welfare to work programs. With the two

management tools as part of national policy, the specific

design of the agreement and method states use to deliver

case management services would be left to individual states.

This is also the position of the nation's governors as

contained in their policy adopted in February, and as

restated here two weeks ago by Governor Clinton.
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The Family Living Standard

We all know that welfare benefits are insufficient to

meet the needs of families. We all know the current benefit

system is cumbersome, out of date, and does not necessarily

reflect actual need.

Senator Moynihan has said, eloquently and repeatedly,

that AFDC benefits have dropped in value by one third since

1970. He points out that all of our other cash assistance

programs have been indexed and have kept pace with

inflation. Only the program for children has lagged behind.

He notes that, and here / quote, "$88 a month is not enough

to provide for two people who are alive and well in

Alabama."

Not only ace benefits not adequate. They are not

rational. In our deliberations we gave long and hard thought

to a national minimum benefit level, and finally rejected

the idea, based on a pragmatic assessment of how best to

meet conflicting needs.

Supporters of a minimum benefit approach understand

levels are too low in too many states. But we also know that

rt takes more to live in some parts of this country than in

others. The cost of living is not uniform, not even within a

single state. A national minimum that enables a family to

live in a rural neighborhood in Tennessee would simply not

meet the needs of a family living in downtown Hartford.

What we proposed, and the governors proposed as well,

was a nationally-mandated, but state-specific, family living

standard designed to reflect real local living costs. It

would replace AFDC, food stem,' and low-income home energy

assistance payments for families with children. The array of

goods and services required to live decently would be set in

federal law and regulation. Each state would then cost out
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its family living standard. Once a family's resources--child

support, wages, stipends, and so on--are taken into account,

cash assistance would represent the difference between

resources and the state' living standard.

This approach mirrors the tack taken by Senator

Moynihan in that cash assistance is a last resort, making up

the gap between a family's own resources and what it takes

to live in a specific area. The family living standard

proposal is based on the principle that those who work

should always benefit from their efforts. State

commissioners, acknowledging limits on fiscal capacity,

recommend phasing the new system in over 10 years.

The House welfare reform bill, H.R. 1720, calls for a

2-year study of the family living standard approach to be

conducted by the National Academy of Science. I know that

Senators Mikulski and Evans, and Governor Clinton,

recommended that such a study be included in S. 1511.

Mr. Chairman, Senator Moynihan, if in 1987 we must put

off a fair and rational system of cash assistance for poor

families, that is a political judgment. And it is your

judgment to make.

If that is your judgment- -and we hope it is not--wt

urge you, at the very least, to amend S. 1511 to mandate a

study of the family living standard. We must work together

to put into effect what we all know is needed: a system of

assistance that assures poor families the stable economic

base they need while they move toward economic independence.

If you do not address the question of benefits, even in

such a minimal way as a study, we have a very real fear that

you will not revisit this issue in the near future. The

"window of opportunity" may close for another decade as was

the case over the last 10 years. If the 100th Congress
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passes something like the Family Security Act as introduced,

there will be strong tendency to assure ourselves that, yes,

we have "reformed" welfare. But we will not have done so.

Children and Poverty

APWA began its policy development project focusing on

the fact that one child in four is barn into poverty in

America today. For us, that focus remains. And it leads us

into areas well beyond , /hat is commonly understood to

constitute the welfare system. We will not truly "reform"

welfare until there is action in many other "systems,"

starting with the public school system.

If parental support is the first defense against

dependency, an education must be considered the second line

of defense. The governors, the Committee for Economic

Development, our colleagues among the chief state school

officers, all recognize steps must be taken to improve the

education of at-risk youth.

The health care system is another major influence on

who is dependent; who enters the welfare system. Thirty-

seven million Americans are uninsured, many of them children

in low-income families.

Commissioners need to work in concert with our

colleagues in economic development so that state economic

development plans include the development of human capital.

We have to come up with a national housing policy to

meet the needs of the poor and the homeless.

True, comprehensive welfare reform includes reforms in

many other areas. Commissioners are committed to working

with our counterparts in these other "systems" and we hope

you will work with your colleagues on other Senate

committees to produce a national strategy to !met the needs

of poor children and families -- to produce policies that

strengthen families and promote their self-sufficiency and
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not merely maintain them in poverty from one generation to

another.

I have three purposes here today. First, to ask you to

join with your colleagues across jurisdictional and

political lines to address the needs of poor children in

this comprehensive manner. Chairman Bentsen, I hope your

proposal for a national commission on children will do just

that.

Second, to ask you to keep in mind the steps that must

be taken to truly reform, or as Senator Moynihan says,

"replace" the welfare system.

And third, to ask you to strengthen the legislative

vehicle now before you, as a first step in a long road to

better lives for our children.

We would be happy to provide legislative language to

reflect the amendments we recommend. Thank you Mr. Chairman.

Commissioners are prepared and would welcome any opportunity

to be of assistance to your your colleagues, and your staff,

as you consider this legislation.

Attacnment 61

-------
SUMMARY OF COMPREHENSIVE WELFARE "FORM PROPOSALS

MADE BY THE AMERICAN PUBLIC WELFARE ASSOCIATION'S

NATIONAL COUNCIL OF STATE HUMAN SERVICE ADMINISTRATORS,

November, 1986. Contained in the report, "ONE CHILD IN

FOUR."

A CLIENT-AGENCY CONTRACT UPON WHICH ELIGIBILITY FOR

BENEFITS WDULD BE BASED. THE CONTRACT WOULD REQUIRE

ACTIONS BY CLIENTS AND SERVICES FRUM AGENCIES ENCOMPASSING

EDUCATION, EMPLOYMENT, AND STRENGTHENED FAMILY LIFE.

WORK OR EDUCATION TOWARD EMPLOYMENT WDULD BE REQUIRED OF
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PARENTS or CHILDREN OVER AGE 31 WORK-RELATED OR OTHER

PART-TIME, OUT-OF-HOME ACTIVITY WOULD BE REQUIRED OF

OTHER PARENTS. THIS IS THE MEANS BY WHICH A MAINTENANCE

SYSTEM CAN BE RETOOLED TO BECOME A SELF-SUFFICIENCY SYSTEM

FOR PEOPLE IN NEED.

AGGRESSIVE ENFORCEMENT OF CHILD SUPPORT LAWS INCLUDING

PATERNITY DETERMINATION. VIEWED AS A RESPONSIBILITY OF

BOTH INDIVIDUALS AND HUMAN SERVICE AGENCIES.

A COMPREHENSIVE WELFARE-TO -JOBS Pr' AM IN EACH STATE TO

PROVIDE THE SERVICES NECESSARY FOR FAMILIES TO MOVE FROM

WELFARE TO SELF-SUFFICIENCY. THIS INCLUDES A STRONG

CONNECTION BETWEEN ECONOMIC DEVELOPMENT AND HUMAN

DEVELOPMENT SO THAT JOBS ARE AVAILABLE FOR THOSE NOW

DEPENDENT ON WELFARE.

INCREASED AVAILABILITY OF AFFORDABLE. QUALITY CHILD CARE

TO MEET CHILDREN'S DEVELOPMENT NEEDS AND SUPPORT FAMILIES

WORKING TOWARD SELF-SUFFICIENCY.

THE CREATION OF A FAMILY LIVING STANDARD THAT WOULD ENSURE

A STABLE ECONOMIC BASE AS FAMILIES WORK TOWARD ACHIEVING

INDEPENDENCE. THE FAMILY LIVING STANDARD WOULD REPLACE

BtNEFITS TO FAMILIES WITH CHILDREN UNDER THE AID TO

FAMILIES WI-d DEPENDENT CHILDREN, FOOD STAMP, AND LOW-

INCOME HOME ENERGY ASSISTANCE PROGRAMS. THE "FLS" WOULD

BUILD IN STRONG WORK INCENTIlES INCLUDING A 25% EARNED

INCOME DISREGARD, IT WOULD ALSO DISREGARD ANY AMOUNT

RECEIVED AS AN EARNED INCOME TAX CREDIT. IT WOULD BE

BASED UPON A NATIONAL METHODOLOGY, BUT APPLIED IN EACH

STATE TO REFLECT ACTUAL LIVING COSTS IN A GIVEN AREA.
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CASE MANAGEMENT IN UUR SERVICE AGENCIES TO HELP FAMILIES

ASSESS THEIR TOTAL NEEDS AND RESOURCES. TO IMPLEMENT AND

MONITOR THE CONTRACT, AND COORDINATE ACCESS TO NEEOED

SERVICES FROM MULTIPLE AGENCIES.

Attachment #2

NATIONAL COUNCIL OF STATE
HUMAN SERVICE ADMINISTRATORS

OF THE AMERICAN PUBLIC WELFARE ASSOCIATION

1125 FIFTEENTH ST.. NW.. WASH".GTON. U C 20005

Suite 300
Telephone (202) 293-7550

Resolution adopted Sept. 16, 1987

The American Public Welfare Association's National Council
of State Human Service Administrators reiterates its support
for comprehensive welfare reform as tlined in the APWA
Matter of Commitment Report, One Child in Four.

The Counci' supports welfare reform legislation that:

Reflects a comprehensive approach to self-sufficiency for
poor families with children. Mandating work on the part of
welfare recipients obligates society as well as the welfare
client. Site welfare-to-jobs programs must offer a broad
array of education, training and employment services, and
must provide the necessary support services in order to
maintain government's side of the client-agency contract.
Those support services must include child care, medical
coverage and transportation.

Includes benefit improvements based on family need and
actual local living costs, as reflected in the APWA-proposed
Family Living Standard (FLS), a nationally-mandated, state-
specific benefit system that encompasses program
consolidation and simplification, and assumes coverage of
two-parent families in economic need.

Improves the administration and delivery of welfare
services through client-agency contracts and case
management.

While the bills now before the House and Senate are not as
comprehensive as the reforms proposed by APWA, the Council
will continue to work for legislation that addresses the
issues outlined above.

The Council will seek passage in the House of
Representatives of H.R. 1720, the Family Welfare Reform Act
of 1987, which has been reported by the House Ways and Means
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Committee. Wale nii-iadiessing all of the elements
contained in One Child in Four -- missing are program
consolidation and substantial benefit improvements as
reflected in the FLS -- this legislation clearly moves
public policy in the direction reflected in the APWA report.

With regard to S. 1511, The Family Security Act of 1987,
introduced by Senator Moynihan, we are pleased that the
child support enforcement provisions, the coverage of two-
parent families, and thf bipartisan approach are consistent
w &th /OVA proposals. In the weeks ahead the Council will
seek to move welfare reform legislation through the Senate
Finance Committee and the full U.S. Senate, but we believe
that S. 1511, as introduced, must be strenghtened.

Specifically we recommene S. 1511 be amended to:

Require the National Academy of Sciences to conduct a
2-year study of the Family Living Standard concept as
provided for in H.R. 1720 as a first step toward
establishing the FLS as a phased-in reform of welfare
benefits.

Require case management and client-agency agreements
to simplify access to services and to ensure that the
concept of mutual obligations is translated into
action.

Require a full range of education, training, and
employment activities in the welfare-to-jobs program.

Require that states and agencies guarantee child care
to families required to participate in the JOBS program
and those in transition to employment, with adequate
federal support for these services.

APWA and its National Council of ;:ate Human Service
Administrators are committed to tie enactment of
comprehensive welfare reform in this Congress. H.R. 1720 and
E. 1511 are clearly preferable to other welfare legislation
under consideration in the House and Senate.

We believe final passage of H.R. 1720, or a strengthened S.
1511, will be in the best interest of the goal of the Matter
of Commitment project: reducing the number of children and
families living in poverty today.
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Statement of Ann C. Helton

Before the U.S. Senate Committee on Finance

on

Proposed Welfare Reform

Mr. Chairman, members of the Committee, my name is Ann

Helton and I am the Executive Director of the Maryland Child

Support Enforcement Administration and the immediate past

president of the National Council of State Child Support

Enforcement Administrators. I am here today to share with you

the views of the Council on the child support provisions

contained within S. 1511. The Council is an organization of the

child support program directors in the fifty states and four

territories and has met several times to study and review the

various welfare reform proposals presently before Congress. We

haw? taken positions on provision which we believe will lead to

overall program improvement and help us to make a significant

contribution to welfare reform and family independence. We have

also met with public interest groups to share our views and to

determine where we stand on common ground and in which areas we

might work together to accomplish our mutual goals.

As we look forward to the new role child support will play,

the Council urges the Committee to seek to balance the

expectations of the program with the resources realistically

available to the states to carry it out. We believe that the

child support provisions in Senator Moynihan's bill are positive

steps in this direction.

The Council strongly support the following measures:

immediate income withholding for all child support

orders

mandatory use of child support guieJlines as a rebuttable

presumption
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' improved paternity performance through mandatory blood

testing in certain cases, timely action on paternity

requests, and financial relief through enhanced funding

and incentives restructuring

increased access by states to employment information

compiled by the Department of Labor

' required automation of state programs with enhanced 90%

funding

demonstration projects to study effective methods to

update child support orders, work and training programs

for nonsupporting parents, and to study custody and

visitation issues.

There are two additional areas in which the Council

supports the concept of reform; periodic updating of support

wards and standardization of case processing timelines.

However, the Council urges the Committee to study, test and

evaluate methods to accomplish these objectives on a demonstra

tion basis prior to mandating nationwide implementation of

standards. We suglgest that the time and effort taken to do so

will be well spent.

In closing, I would like t emphasize that the ability of

an individual state's child support program to live up to the new

expectations we are now contemplating is directly dependent on

continued federal support for the program. The commitment of

resources and cooperation are essential as we move into a new era

of parental responsibility and family selfsufficiency. Without

that commitment we cannot fulfill the promises of this

legislation.
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STEPS TO INITIATE
WITHHOLDING UPON
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PORT.
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REQUIRES GUIDELINES
AS REBUTTABLE
PRESUMPTION

- REVIEW EVERY THREE
YEARS TO REFLECT
COST OF LIVING
CHANGE

- ORDERS MUST BE
REVIEWED
PERIODICALLY AND
UPDATED EVERY TWO
YEARS - BOTH PAR-
ENTS MUST SUBMIT
RELEVANT FINANCIAL
INFO.

- EITHER PARENT MAY
CONTEST AMOUNT OF
UPDATE AWARD
INCLUDING
OPPORTUNITY FOR
HEARING.

MIENION
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REQUIRES GUIDELINES
AS A REBUTTABLE
PRESUMPTION

SPECIFICS THAT A
CORRECT AWARD EQUALS
AT LEAST A SPECIFIED
AMOUNT

REQUIRES REVIEW AND
UPDATE OF ALL ORDERS
AT LEAST EVERY TWO
YEARS.

HUMMER
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- REQUIRES GUIDELINES
AS REBUTTABLE
PRESUMPTION

- REVIEW GUIDELINES
EVERY FIVE YEARS

REVIEW AND UPDATE:
- ORDERS ESTABLISHED
UNDER GUIDELINES
MUST BE REVIEWED
AND ADJUSTED EVERY
TWO YEARS.
ORDERS NOT
ESTABLISHED UNDER
GUIDELINES MAY BE
REVIEWED ANO
MODIFIED AT
REQUEST OF EITHER
PARENT IF STATE
DETERMINES REVIEW
TO BE REASONABLE

- BOTH PARENTS MUST
BE NOTIFIED OF
PENDING REVIEW AND
MAY CHALLENGE.

EFFECTIVE DATE:
LNACTMENT

- IMPLEMENTATION DATE
rOR USE OF
GUIDELINES - REVIEW
WITHIN ONE YEAR

- IMPLEMENTATION GATE
OF REVIEW AND
ADJUSTMENT OF AWARDS

- WITHIN 2-112 YEARS.
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POSITION PRESENT LAY

SUPPORT: ALL STATES ARE
REQUIRED TO ADOPT

- PERIODIC REVIEW OF GUIDELINES BY
GUIDELINES FOR COST 1011187 AND MAKE THEM
OF LIVING UPDATES AVAILABLE TO JUDGES

AND ALL OTHERS WHO
USE OF GUIDELINES SET AWARDS. THE
AS A REBUTTABLE GUIDELINES NEED NOT
PRESUMPTION. BE BINDING ON THOSE

WHO USE THEN.
OPPOSE:

- PERIODIC REVIEW AND
UPDATE OF ALL
AWARDS ON THE
GROUNDS THAT STATES
HAVE INADEQUATE
RESOURCES TO
COMPLY.
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- APPLIES TO Akk WITH BLOOD TESTS OF PATERNITY IN 501
CHILDREN UNDER 18 951 PROBABILITY. OF CASES OR REQUIRE THE USE OF
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NITY.

XISTEFICAIION

AK COUNCIL BELIEVES THAT FINANCIAL INCENTIVES WILL ENCOURAGE STATES TO IMPROVE THEIR PERFORMANCE IN PATERNITY ESTABLISHMENT. THE101CIL OPPOSES THE IMPOSITION OF PERFORMANCE STANDARDS WHICH ARE NOT BASED ON AN INDIVIDUAL STATE'S PAST PERFORMANCE AND REALISTICEVALUATION Of RESOURCES.
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FUNDING BEYOND MUST HAVE AN APPROVED

-
10/95 FOR SYSTEMS
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INCLUDE CERTAIN COREEXPIRE ON 10/1192. HHS TO APPROVE APD
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OF ENACTMENT AND TO COMPLY WITH NEW FUNCTIONS AND MAINTAIN
SPECIFY FULL FEDERAL REQUIRE- INFORMATION ON SUPPORT

REQUIRES STATES TO CASE BEYOND 10
OBLIGORS.IMPLEMENTATION IN NO MENTS ONLY

NAVE SYSTEMS - REQUIRE STATES TO
OPERATIONAL BY DEVELOP STATEWIDE
1011192 - 901 FFP CONTINUES AUTOMATED SYSTEMS

THROUGH YEARS
REPEALS 901 FFP SPECIFIED IN APD OR - STATES MUST SUBMIT
EFFECTIVE 1011192. 10 YEARS WHICHEVER APD WITHIN TWO

IS LESS YEARS OF ENACTMENT

- STATES NOT IN IMPLEMENTATION
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IN

AND SPECIFY FU

COMPLIANCE WITH APD NO CASE BEYOND 10
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YEARSOR EXCEED TIME
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- APO MAY BE WAIVED ON ID
SPECIFIED
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RECEIVING AS % OF
THOSE NEEOING
SENVICES.

24i

billOWEN
THE COUNCILGEREHSIOALIANYJACTORS.AOTIIMIERALANOEXTERNAL.

AFFECT THE CARRYING OUT OF IV-0 FUNCTIONS IN TMOTIOUNso



6

INTERSTATE

16220 BRAM LIM 1)(70 COUNCIL

PRESENT LAWPOSITION
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REcENT VERSION

oF RESA oR

MINATES ON 1011160. BUT NOT TO MODIFY
THE AMOUNT OR ANY
OTHER PROVISION.

EQUIVALENT

- REQUIRES STATES TO
HAVE LAWS REQUIRING
EMPLOYERS TO pRoVIOE
INFORMATION ON THEIR
EMPLOYEES.
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PERMANENT MATCH FOR
STATES IN
COMPLIANCE WITH
1984 AMENDMENTS WHO
ALSO IMPLEMENT
IMMEDIATE
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LAB COSTS.
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APPEALS.
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- AUTHORIZES SG
MILLION PER YEAR TO
DETERMINE MAGNITUDE
OF VISITATION
PROBLEMS AND TEST
SOLUTIONS.
PROHIBITS
WITHHOLDING SUPPORT
PENDING VISITATION.

- AUTHORIZES PROJECTS
TO ENCOURAGE
FATHERS UNABLE TO
PAY CHILD SUPPORT
TO PARTICIPATE IN
WORK, EDUCATION ANO
TRAINING ACTIVITIES
AVAILABLE IN THE
STATE.

No PROVISION.

ZUSIMICA11011

THE COUNCIL BELIEVES THAT DEMONsTRATION PROJECTS CAN GREATLY INCREASE KNOWLEDGE ABOUT PROBLEMS IN SYSTEM BUT THAT INCLUSION OF
COSTS IN CALCULATION OF COST EFFECTIVENESS IS A DETERRENT TO PARTICIPATION.

BIL3240

NO PROVISION.

AUTHORIZE PROJECTS IN
10 STATES TO REQUIRE
PARENTS UNABLE TO PAY
SUPPORT TO PARTICI-
PATE IN STATE'S AFDC
EMPLOYMENT AND TRAIN-
ING PROGRAM, JTPA OR
SIMILAR PROGRAM.

No PROVISION.

DEMONSTRATION PROTECTS
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AUTHORIZES $G
MILLION FOR '88 AND
'89 FOR PROJECTS TO
DEVELOP, IMPROVE OR
EXPAND ACTIVITIES
OESIONED TO INCREASE
COMPLIANCE PITH
ACCESS (VISITATION)
PROVISIONS OF COURT
ORDERS. SECRETARY
MUST APPROVE.
PROJECTS MAY RUN 2
YEARS.

NO PROVISION.

AUTHORIZES PROJECTS
IN FOUR STATES TO
TEST ANO EVALUATE
MOutL PROCEOURES FOR
REVIEWING CHILD
SUPPORT AWARD
AMOUNTS - NEED NOT
BE STATEWIDE.
SECRETARY NHS MUST
MAKE AGREEMENTS BY
41I188 ANO PROJECTS
RUN FOR TWO YEARS.

1V-D COUNCIL
NAZIISM

SUPPORT:

- STUDIES TO
DETERMINE THE
MAGNITUDE OF
CUSTODY AND
VISITATION
PROBLEMS,

- VOLUNTARY A40
MANDATORY PARTICI-
PATION IN WORK
TRAINING PROGRAMS
FOR NON-CUSTODIAL
PARENTS UNABLE TO
SUPPORT THEIR
CHILDREN,

ALL DEMONSTRATION
PROTECT COSTS SHOULD
BE REMOVED FROM
ADMINISTRATIVE COSTS
IN CALCULATION OF
COST EFFECTIVENESS
RATIOS.
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GRANTS ARE AVAILABLE
FOR PROJECTS TO
IMPROVE INTERSTATE
CHILD SUPPORT
SERVICES.

PERMITS DEMONSTRATION
PROJECTS UNDER
SECTION MS TO PRO-
MOTE THE OBJECTIVES
OF TITLE TV-0.
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REQUIRES THAT
EMPLOYMENT !NORMA-
WHICH IS IN THE
CONTROL OF ANY
FEDERAL DR INTER-
STATE TELECOMMUNI-
CATION NETWORK OR
OTHER DATA EXCHANGE
METHOD BE MADE
AVAILABLE TO STATE
CHILD SUPPORT
AGENCY.

ALSO REQUIRES STATES
TO ENACT LAWS
REQUIRING EMPLOYMENT
AND RELATED DATA ON
THEIR EMPLOYEES BE
RELEASED TO THE
STATE AGENCY.

ACCESS TO INTERNET

S 1511

SAME.

EFFECTIVE UPON
ENACTMENT.
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SUPPORT.
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No PROVISION.
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CLARIFIES THAT
FAMILY IS ENTITLED
TO DISREGARD IF
ABSENT PARENT MAKES
PAYMENT ON TIME.

WORK AND TRAINING
FOR ABSENT PARENTS
- SEE DEMONSTRATION
PROJECTS

REQUIRES SECRETARY
HHS TO CONDUCT A
STUDY OF SPENDING
PATTERNS IN TWO
PARENT. SINGLE
PARENT DIVORCED.
AND SINGLE PARENT
NEVER MARRIED
FAMILIES WIT.
EMPHASIS ON
RELATIVE STANDARDS
OF LIVING.

PERMITS DEMONSTRAToN
0ROJETS.

NO PROVISION.

=EMU§
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- SAME AS HOUSE BILL.
EFFECTIVE UPON
ENACTMENT.
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Waft PRESENT LAV

SUPPORT PAYMENT OF THE SSO DISREGARD IS
$50 DISREGARD PAN ONLY IF RECEIVED

MIONIVH1UrINCI IN

ENTIRELY FROM FEDERAL
SHARE.

- UNDER ADC SUPPORT.
AMENDMENTS PERMITS
STATES TO INCLUDE
UNEMPLOYED PARENTS
UNABLE TO pAY CHILD
SUPPORT TO
PARTICIPATE IN WORK
AND TRAINING
PROGRAMS - EFFECTIVE
1011189

No PROVISION. No POSITIO.
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ffitl) CouNcii,

HR 1720 HL3200 SIMI yosiElog 'hams la

- NO PROVISION. REQUIRES STATES TO REQUIRES STATES TO SUPPORT (ALSO ON No.PRovis:oR.

RECORD PARENTS' SOCIAL COLLECT SOCIAL MARRIAGE AND DIVORCE
SECURITY NUMBERS ON SECURITY NUMBERS RECORDS).
CHILD'S BIRTH RECORDS. FROM BOTH PARENTS AT

CHILD'S BIRTH - NEED
NOT APPEAR ON BIRTH
CERTIFICATE.
EFFECTIVE TWO YEARS
FROM DATE OF
ENACTMENT.

- NO PROVISION GENERAL TO CONDUCT
STUDY TO EVALUATE
IMPLEMENTATION
AND SUBMIT NO LATER
THAN FOUR YEARS
ENACTMENT

- NO PROVISION.
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GENERALLY BECOMES
EFFECTIVE ON FIRST
DAY OF FIRST CALENDAR
QUARTER THAT BEGINS
ONE YEAR OR MCRE
AFTER DATE OF
ENACTMENT.

FFFECTTVF DATFS

HUM 11511

GENERALLY EFFECTIVE VARIOUS - SEE
FIRST DAY OF FIRST PROVISION.
CALENDAR QUARTER WHICH
BEGINS THREE YEARS OR
MORE AFTER DATE OF
ENACTMENT.

2 5 0

IV-D COMM
PQSIIIoe

SUPPORT A GENERAL
IMPLEMENTATION OATE
OF SIX MONTHS AFTER
THE END OF A STATE'S
FIRST FULL REGULAR
LEGISLATIVE SESSION
FOLLOWING ENACTMENT
OF FEDERAL LAW.
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District. Congresswoman i6onnecticut

Nancy Johnson
110 Cannon H 0 D Wasornaton D C 20513

(202) 225 4476
1 Grove Street New Wan C1 06033

(203) 223 84 t 2

Statement of the Honorable Nancy L. Johnson
Member of Congress

bef.'re the Senate committee on .1nance
Hearing on S. 1511, the Family Security hct

October 14, 1987

Thank you, Chairman Bentsen and Senator Moynihan, for allowing me
to testify this morning on behalf of Rep. Hank Brown, Ranking member
of the House Ways and Means Subcommittee on Public Assistance and
Unemployment Compensation. Because the Ways and Means Committee is
meeting this morning, Rep. Brown could not be here to testify.

Mr. Chairman, the issue you examine this morning, welfare reform,
is of the utmost national importance. Senator Moynihan's commitment
of three decades to the problems of families in poverty is truly
commendable, as is your leadership in thoroughly examining the many
issues that must be addressed if our welfare system is to be in fact
reformed and the experience of being on welfare changdd for the women
and children of America.

There is broad agreement in the House of Representatives and in the
Senate among members of both parties tnat welfare must be reformed so
that it will promote strong self-reliant families instead of dependent
women and children. I know that on the issue of strong child support
enforcement laws we also share common ground. It is in the context of
this historic consensus on welfare reform in the Congress that I wish
to sp2ak today in behalf of the mothers of children on welfare.

All too often today, a woman who chooses welfare over a job is
making the right choice for her children. If remaining independent
means leaving her children unattended while she works, or without
health care, she makes the wrong choice if she chooses to work.
Unless we recognize this tough reality we will fail to reform the
system.

Welfare reform proposals approved by House Committees recognize
both the need for better education, training and job placement
programs and transition benefits as well, but H.R. 3200, legislation
that House Republicans have drafted, contains some innovative
provisions to assist a welfare mother toward work and independence.

For example, to make steady employment a reality for poor
families across America instead of empty rhetoric here in Washington,
we need to truly support their transition from welfare to work. Child
care benefits are often cited as the most costly family expense after
food, rent and taxes. Recognizing that lack of child care is a
barrier to work for any struggling family, the Republican bill
provides for an unlimited transitional child care benefit based only
on an e.-recipient's ability to pay.

By comparison, the House Ways and Means Committee cuts off a
parent's child care subsidy after six months, and the Nouse Education
and Labor Committee after one year. Only a very exceptional
ex-welfare mother could command the salary, less than a year after she
completes job training, that would allow her to assume the full cost
of child care.
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Secondly, in order to craft a program that will effect successful
welfare reform, we must establish a system that discourages dependence
early. Statistics and common sense confirm that women who have their
first child while they are still teenagers run the greatest risk of
long-term welfare dependence. A program that would allow a young
woman who has dropped out of high school to reject education does not
help the woman or her children, because it does not ielp her become

;.aware of her abilities, develop them into marketable, skills, and plan
and train to become both economically independent and a skilled
parent.

The Ways and Means Committee proposal allows a woman to stay
home, isolated and out of a developmentally challenging environment,
until her youngest child is three years old. This approach fosters
dependence, rot dignity. In contrast, the Republican proposal allows
states to require young women to participate in half-time parenting,
education or job programs when their youngest chrldFiiNes six months
if there is hild care support available.

At a time when almost one-half of the workforce is female, when
fully one-fourth of working women are mothers of children under three,
and when the typical working mother must return to her job just six or
eight weeks after the birth of a child, we cannot encourage this
double standard that excuses young women from taking responsibility
for their families and handicaps them for the rest of their lives.

As the mother of three daughters I have some experience in
raising children. I know that the second child typically comes along
before the first is three years old, and I know first-hand how
difficult it is to get back into the workforce once you have teen
isolated at home with only young children for stimulation and support.
We are not helping young mothers by promoting isolation and dependence
for three years or more, as the second child follows the first.

Finally, we must encourage states to meet certain goals while
giving them flexibility in designing their programs. After all, it is
the states who led the way in creating innovative programs to move
welfare recipients into work. Nevertheless, as a former member of the
Connecticut legislature, I know that our welfare-to-work program never
could have succeeded if we did not require communities to employ
one-third of recipients each year. Goals will force states to develop
programs and child care resources, not just for the easy to place
recipients, but for the high school dropouts and depressed housewives
in their 30s.

Real welfare reform will enable welfare mothers to have power
over their own lives. It will enable mothers to choose independence
with the confidence that child care and health care support will be
there. It will teach teenage mothers that welfare dependence is a
dead -en'. street. It will emphasi7e financial support b7 both parents
with tougher child support laws and demonstration projects to draw
unwed and unemployed fathers into job training programs. It will
provide states with the flexibility and the incentives to design the
best program possible, and the goals to make welfare reform is a
reality and not empty rhetoric from Washington.

The bottom line in welfare is the welfare of children. We must
provide their parents with the skills and imbue them with the
confidence that they can shoulder their economic and parenting
responsibilities. Welfare, in short, must become an avenue to
independence, not a dead-end street.
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PREPARED STATEMENT OF ARTHUR B. KEYS, JR.

i am Reverend Arthur B. Keys, Jr., Executive Director of Interfaith

Action for Economic Justice, a coalition of 29 national Protestant, Roman

Catholic, Jevish and ecumenical agencies and faith groups. We have worked

together over the past 13 years, advocating just federal policies and programs

for poor people in this country ani in the Third Vorld.

Our concern for the poor in this country is framed in a context of hope.

We knov that the strength and resilience of this country's economy is such it

can adjust to nev international economic realities in a vay that serves all of

the American people. Ve advocate programatic and policy changes that vill

enable people vho are nov left out of the economic mainstream to participate

in and contribute to our national strengths.

Ve seek an end to poverty, and ve examine each legislative proposal for

the contributions it can sake to this end. When President Reagan put velfare

reform on the agenda of this Congress, ve velcomed the opportunity to explore

vith members of Congress vays to restore and strengthen a collapsing bridge

betveen velfare and self-reliance for poor families.

Mat seeds Reforming?

Throughout this process, ve have given strong support to changes in the

AFDC program that vould sake it more possible for single mothers, especially,

to move from velfare to employment. We have pointed out the damage done by

amendments adopted in 1981 and 1982 that vithdrev the "helpinc hands" that had

previously been available to vorking poor families. Until 1981, families vith

net incomes slightly above the poverty line could still qualify for a small

amount of assistance from food stamps. Families vith earned incomes belov

state-established standards could receive some cash assistance from the AFDC

program, and could qualify for Medicaid. Nov, regardless of income, AFDC and

Medicaid benefits are not available to "vorking poor" parents after their

first four months on a job. The amounts of assistance available to families

from each of these sources vas relatively small, and likevise the amount saved

by the federal government vhen these programs vere restricted or terminated

for working people vas also relatively small. But the little bit of help that
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was once avallabi! made a critical difference in the lives of many poor

families. In the inturtst of reducing federal expenditures, Congress and the

President collapsed the bridge that used to lead from velfare to employment,

leaving stranded the very families who were working hardest to improve their

situations.

What's left is a cliff. Without these bridges, when a family tries to

leave velfare, the wage-earner must leap to a relatively high paying job, or

the family rust fall into a chasm of deep poverty, much worse than that

experienced on welfare.

The choices do not have to be so stark. We have been looking to this

velfare reform debate in the hope that there would be some interest, at least,

in rebuilding the bridges that were dismantled in 1981. So far, ve have been

disappointed. The major focus of most of the velfare reform proposals has

been on forcing rather than enabling employment. Ve believe that this focus

is wrong. Recent'experience in states that have implemented velfare -to -work

programs demonstrates clearly that good programs attract many well-motivated

volunteers, but that poor programs simply waste time and money. The focus,

therefore, should be on designing a high quality program.

The Family Security Act of 1987

Ve confine our comments on the Family Security Act of 1987 to Title II,

the Joh Opportunities and Basic Skills Training Program. Although many of our

member denominations and faith groups have expressed individual concerns about

the processes identified in Title I on Child Support Enforcement, ve gather as

a coalition to focus primarily on economic rather than civil rights issues.

Purpose

Ve arp disturbed that the role described for the government in the

purpose section of the bill is limited to providing education and employment

training opportunities for parents. Ve know that poverty is an economic

problem; decisions made by the Federal Reserve to reduce inflation at the

expense of high unemployment rates definitely contribute to rising rates of

poverty. Congress's failure to coordinate its actions with the economic

decisions of the federal reserve -- by increasing income assistance and
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40 employment-related Programs -- further exacerbates the problem of poverty.

These national decisions rest heavily on the shoulders of America's poor.

While all parents may wish to be responsible for the veil -being of their

children, not every parent has control over the economic factors that make

this responsibility a practical reality.

We believe that the government should take a very strong role in

preventing and ending poverty, and that role goes beyond assuring access to

the economy. When that access fails, the government's role is to offer income

assistance sufficient to support a family in health and dignity.

Required Participation by States

All states would be required to set up a mandatory JOBS program in order

to receive their AFDC funds. The requirements of the JOBS program extend

further than the requirements of WIN. Under current lay, only half the states

have set up a workfare program. Only seven have chosen to have a statewide

program. Other states choose to confine their requ rements to registration

and job search. By requiring all states to set up statewide JOBS programs,

this bill forces the issue of workfare in states that have not chosen to

involve themselves in york and training efforts.

Required Participation by Individuals

Current lay requires all non-exempt adults to register for the WIN

program. States can expand this mandatory requirement under WIN Demonstration

programs. This bill makes each state's Title IV-A funding contingent on the

operation of a statewide program that mandates participation in a york or

training program. In addition, the bill amends the list of exemptions in

current lay, to permit states to require the participation of a mother who is

caring for a child as young as age one. Mothers who are under age 22 and vho

have not completed high school can be required to participate immediately

after the birth of a child.

We believe that the decision to resume or begin employment after the

birth of a child is a personal and family decision. It must be possible for

the mother to locate and pay for adequate care for the child. With infants,

this is an especially expensive and challenging p.aposition. It must be
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possible for the mother to handle the conflicting requirements of motherhood

and employment vithout neglecting the child or losing the employment. In a

voluntary program, the mother can explore available options, and very often

can find a vay to take training or to begin employment even vhen the child is

very young. But each situation is different; ve strongly oppose a blanket

requirement of participation by mothers of very young children.

We also note that the bill permits states to require the participation of

unemployed absent fathers. Instead of concentrating on creating substantial

employment that vould contribute to family formation and family unity, the

bill proposes to require absent fathers to "vork off" a $150/month payment

given to the mother as a part of the family's velfare benefit. We believe

that this proposal, if adopted, vould be the first U.S. lav permitting a

government agency to require unpaid vork from a private citizen, based on an

untried assumption that the citizen oves a debt to another person.

"Assurances" of Child Care

Co-sponsors of this bill have said that they intend for child care to be

available to anyone vho is required to participate in the JOBS program, and

that no parents should be required to participate in an activity at any time

vhen child care is unavailable for their children. Hovever, the bill does not

accomplish this purpose.

The bill requires states to "assure" child care to each family, upon the

subjective determination by a State employee that child care is necessary in a

particular instance. There is no language in the bill stating that the

absence of child care constitutes good cause for non-participation. Without

such language, the participant has no protection from sanctions for non-

cooperation vhen child care arrangements fall apart.

We strongly urge the inclusion of the folloving language:

"Any applicant or recipient to vhom child care services or
transportation are unavailable may not be required to participate in
education, training, or vork programs under this section."

Child Care Expenses

The bill caps reimbursement for child carp Pxpenses at $160 per month

per child for full time child care. The average cost of child care

85-457 0 - 88 - 9
256



252

nationwide is $300 per month, and more for infants or disabled children.

Vhile ve understand the restrictions on the Congressional budget, ve have a

more poignant understanding of the restrictions on the budget of a family

in the AFDC program. All expenses over $160 a month will come out of the

rest of the famil!e's tLcomt. The sh^.cfa-1 in funding could reduce a

typical AFDC tamily's income by about $280 per month. (Nearly three-

quarters of all AFDC families consist of a mother and one or two children.)

For example, in Maryland, a mother of two pre-school children could be
required to participate 24 hours per week in a training program. Vhen
transportation is accounted for, she would require about 30 hours of child
care per week for her two children. The federal government would reimburse a
portion of the $160 capped child care allowance for her; her reimbursement
for the two children would probably be limited to about $190 per month. Her
child care expenses for the two children would probably be about $450 per
month. The $263 shortfall that is not reimbursed would have to be paid out of
her $354 monthly welfare grant. The mathematic_ are difficult to follow, and
actually impossible to implement in real life.

The problem of inadequate reimbursement for child care can be repaired in

at least two ways:

(1) by removing the cap on reimbursement, and thus matching child care

expenses in the same way that other employment and training expenses

are matched, or

(2) by specifying that when all available child care costs more than

$160 per month per child, it will be considered "unavailable", and the

parent will not be required to participate in a program.

Mew Funds for Education and Training

The bill does increase availability of federal resources for

reimbursement of child care expenses, and education and training programs

for persons receiving AFDC benefits. It also expands the availability of

Medicaid to some who have left welfare and are employed in moderately lov-

vage jobs, and extends the availability of AFDC assistance to families with

two unemployed parents. Ve would support this increase in resources if it

were not tied to a legislative package requiring nearly universal

participation in a seriously flawed program.

There are channels available now for funding of all the activities and

benefits that this bill would fund. Congress has simply not been willing

-- in these tines of tight budgets -- to increase resources for subsidized
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.child care (in Title XX and elsevhere), for Medicaid and the optional

medically-needy program, for job training (in the Job Training Partnership

Act and in vocational education programs), or for remedial, secondary or

post-secondary education.

Vhatever the reason for the recent budget cuts in education,

employment training, child care, social services, and health care programs,

it is not necessary to create nev programs to meet these needs. Vith

adequate funding through existing channels, families on velfare as vell as

"vorking poor" families vould be able to improve their economic status by

taking advantage of the opportunities already authorized and in place at

federal, state and local levels.

We urge this committee to examine the generally-accepted assumption

that improvements in employment-related services must be tied to required

participation in velfare and vorkfare programs. Ve specifically recommend

the folloving:

Velfare reform legislation should acknovledge government's broad

role in preventing and ending poverty. Direct assistance to poor

families, in the form of income assistance or training assistance,

is secondary to government's primary duty to manage the economy in a

vay that alloys effective participation of all Americans.

The "bridges" to employment that vere dismantled in 1981 should be

restored. Specifically, the gross income cap should be removed from

the food stamp program, the earned income deduction should be made

permanent, and Medicaid should be expanded to cover the vorking

poor. Lov-income vorkers, not just those on the AFDC program,

should be eligible to participate voluntarily in education and

training programs.

Participation in velfare-to-vork programs should be voluntary.

Vork and training programs should provide useful training that

effectively improves participants' marketable skills. Make-vork

programs, such as CVBP, should be abolished.
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States should not be permitted to require the participation of

absent fathers in any vork or training program.

Child care must be legally guaranteed for anyone require" to

participate in any program vhich takes a parent-caretakers avay from

their responsibility to care for their children.

Child care allovances must reflect actual expenses.

Additional funds for education, job training, health care, subsi-

dized child care and social services should be made available

through existing channels, vithout creating or expanding vork

requirements in the AFDC program. Training, services and employment

assistance that enable vage-earners to keep up vith our changing

economy should be available to generally, vithout regard to

participation in a velfare program.
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TESTIMONY

OF

SENATOR BARBARA A. MIKULSKI

BEFORE THE

SENATE COMMITTEE ON FINANCE

THE FAMILY SECURITY ACT OF 1987

OCTOBER 14, 1987

THANK YOU SENATOR BENTSEN AND THE SENATE FINANCE COMMITTEE FOR

THE OPPORTUNITY TO TESTIFY THIS MORNING ON THE FAMILY SECURITY ACT

OF 1987. THIS BILL TAKES A COMPREHENSIVE LOOK AT THE WELFARE SYS-

TEM, ITS GOALS AND SHORTCOMINGS. IT ACKNOWLEDGES THAT NO ONE GETS

THEIR MONEY'S WORTH UNDER THE CURRENT SYSTEM.

THE FAMILY SECURITY ACT IS A SIGNIFICANT STEP FORWARD IN

ADDRESSING THE PROBLEMS IN THE WELFARE SYSTEM. I AM PLEASED TO JOIN

MY COLLEAGUES, AS A COSPONSOR OF THIS LEGISLATION, IN WHAT HAS

BECOME A BIPARTISAN AND BICAMERAL EFFORT TO MAKE THE WELFARE SYSTEM

ONE THAT MARES SENSE FOR EVERYONE.

I WANT TO COMMEND SENATOR IOYNIHAN FOR HIS DEEP COMMITMENT TO A

VERY DIFFICULT AND IMPORTANT ISSUE. AS THE ARCHITECT OF THIS FAR

REACHING PROPOSAL, SENATOR MOYNIHAN hAS BROUGHT ALL OF OUR ATTENTION

AND riERGIES TO BEAR ON AN ISSUE WHICH WILL DETERMINE THE FUTURE OF

MANY AMERICANS.

I'M PROBABLY THE ONLY UNITED STATES SENATOR TO SERVE WITH A

MASTERS DEGREE IN SOCIAL WORK. I'M PROBABLY THE ONLY UNITED STATES

SENATOR EVER TO HAVE BEEN A 4ELF4RE WORKER, TO HAVE WORKED IN THE

WAR ON POVERTY, AND TO HAVE BEEN our ON THOSE STREETS AND IN THOSE

NEIGHBORHOODS, TRYING TO HELP IHE POOR HELP THEMSELVES.

26u
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ONE OF THE REASONS I WENT INTO SOCIAL WORK WAS TO TRY TO HELP

PEOPLE. AND ONE OF THE REASONS I CAME INTO POUTICS WAS TO TRY TO

BRING ABOUT INSTITUTIONAL CHANGE, AS A SOCIAL WORKER, WORKING IN

AFDC AND OTHER FORMS OF WELFARL, I LEARNED THAT WHAT WE NEEDED WAS

TO CHANGE THE SYSTEM.

WE HAVE KNOWN FOR SOME TIME THAT THE WELFARE SYSTEM NEEDED TO

BE REFORMED. THE POOR WHO ENDURED IT KNEW WE NEEDED REFORM. THE

SOCIAL WORKERS AND ADMINISTRATORS KNEW WE NEEDED REFORM. AND THE

TAXPAYERS WHO PAID FOR IT KNEW 4E NEEDED REFORM.

AND THAT IS WHAT THE MOYNIHAN, ET. AL. BILL 00ES. IT MEETS THE

NEEDS OF THE POOR, IT CUTS our THE RED TAPE AND ADDS LOCAL

FLEXIBILITY TO HELP SOCIAL 4PLeARE ADMINISTRATORS BE CREATIVE, BE

HELPFUL, AND AT THE SAME TIM-. IT MEETS FISCAL RESPONSIBILITY.

WHAT I LIKE ABOUT THE BILL IS THAT IT REAFFIRM'S PARENTAL

RESPONSIBILITY, AN AFFIRMATION THAT MUST CONTINUALLY BE MADE. AT

THE SAME TIME THE MOYNIHAN BILL CREATES A PARENTAL OPPORTUNITY

STRUCTURE. YES, IT TALKS ABOUT PEOPLE HELPING THEMSELVES, BUT IT

ALSO HELPS CREATE THE RESOURCES FOR PEOPLE TO BE 13LE TO HELP

THEMSELVES-- THROUGH TRAINING PROGRAMS, THROUGH THE TRANSITIONAL

ASPECTS OF KEEPING PEOPLE ON MI:DICAID AND OTHER SUPPLEMENTS UNTIL

THEY ARE SELFSUFFICIENT. AND IT IS THOSE OTHER ASPECTS THAT

PROVIDE A SAFETY NET TO PEOPLE AS THEY MOVE OUT INTO A MAINSTREAM

ECONOMY.

THERE ARE GEVERAL AREAS I WOULD HOPE THE COMMITTEE WILL EXPLORE

FURTHER AS IT CONSIDERS THIS LEGISLATION. IN DOING SO, I KNOW YOU

WILL LOOK AT THE SOLUTIONS PROPOSED BY OUR COLLLAGUES IN THE HOUSE.

I MAKE .dIS SUGGESTION MINDFUL, LIKE SENATOR MOINIHAIII, £HAT SOCIAL

REFORM IS CONSTRAINED BY THE FISCAL REALITIES OF OUR DIFFICULT

BUDGET SITUAION.
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FIRST, THE ADEQUACY OF TRANSITION BENEFITS WILL BE A KEY

ELEMENT IN THE SUCCESS OF ANY PROGRAM. WE NEED TO EVALUATE WHETHER

THg.: 9 MONTH CAP ON TRANSITION BENEFITS CURRENTLY IN THE BILL IS

SUFFICIENT. IT WOULD BE USEFUL HERE TO EXPLORE DIFFERENT WAYS

OF TARGETING SUCH BENEFITS IF BUDGET CONSTRAINTS LIMIT MOVEMENT IN

THIS AREA.

AS SENATOR MOYNIHAN HAS POINTED OUT IN HIS WRITINGS MEDICAID

TRANSITION BENEFITS ARE THE KEY ISSUE FOR THE MAJORITY OF

RECIPIENTS--SINGLE MOTHERS MUST HAVE ACCESS TO MEDICAL CARE FOR

THEIR CHILDREN.

SECOND, I HOPE THE COMMITTEE WILL CONSIDER BEING MORE

SPECIFIC ABOUT WHAT THE STATE'S JOB TRAINING OBLIGATICAS SHOULD

BE. REMEDIAL EDUCATION, JOB SEARCH AND SKILLS TRAINING ARE IMPOR

TANT, IF NOT ESSENTIAL ELEMENTS OF ANY "JOBS" PROGRAM. FROM BEING A

WELFARE WORKER, I KNOW THE SINGLE MOTHER ON WELFARE CAN GET OFF THE

Wc.:LFAFE ROLLS AND STAY OFF BUT SHE CAN'T DO IT WITHOUT EITHE'

COMPLETING HER G.E.D. OR GETTING JOB SKILLS OR TRAINING.

THIRD, CHILD CARE. AS I KEEP SAYING AS WE LOOK TC THE NEEDS OF

WORKERS IN THE YEAR 2000, CHILD CARE MUST BE PROVIDED. WE CANNOT

REQUIRE A SINGLE PARENT TO WORK WITHOUT PROVIDING FOR THE CARE OF

HER CHILDREN.

BEFORE I CLOSE MY Th.DTIMONY, I'D LIKE TO RAISE A CONCERN ABOUT

THE WAIVER AUTHORITY ISSUE AND UNDERSCORE MY CONCERN ABOUT THE

MANDATED PARTICIPATION IN THE "JOBS" PROGRAM.

AN IMPORTANT ELEMENT OF THE SENATE AND HOUSE BILLS BEFORE THE

COMMITTEE IS THE FLEXIBILITY THEY PROVIDE THE STATES. I AM A

STRONG SUPPORTER OF SUCH FLEXIBILITY. THE FEDERAL GOVERNMENT
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SHOULD SET THE STANDARDS, GUARANTEEING ALL OF THOSE WHO NEED ASSIS-

TANCE AN EVEN SHOT AT GETTING IT. THE ADEQUACY OF THE SYSTEM SHOULD

NOT VARY BECAUSE OF WHAT STATE A PERSON LIVES IN. IN CONSIDERING

WHETHER TO WAIVE REQUIREMENTS IN STATES FOR PROGRAMS SUCH AS AFDC,

CHILD WELFARE, AND CHILD SUPPORT ENFORCEMENT PROGRAMS, WE NEED TO

INSURE AGAINST POSSIBLE NEGATIVE CONSEQUENCES.

ON MANDATED "JOBS" PROGRAM PARTICIPATION I LEARNED LONG AGO

THAT THE MAJORITY OF WELFARE RECIPIENTS WANT TO WORK. LET'S SEW'

THOSE WHO WANT TO WORK A POSITIVE MESSAGE, THE RIGHT MESSAGE--HERE'S

AN OPPORTUNITY TO WORK. LET'S NOT PUNISH THOSE WHO ARE UNABLE

TO WORK.

FINALLY, AS A DUES PAYING MEMBER OF NASW, I MUST MAKE A PLUG

ABOUT EXPLORING A MINIMUM BENEFIT FOR RECIPIENTS. AFDC AND OTHER

FEDERAL PROGRAMS PRODUCE BENE "IIS WHICH VARY DRAMATICALLY FROM STATE

TO STATE-- AS MUCH AS $118 PER MONTH FOR A THREE PERSON FAMILY TO

$ 617 PER MONTH. IF WE CANNOT SET A FLOOR FOR BENEFITS, LET'S

ENCORAGE STATES TO INCREASE BENEFITS BY ADDING INCENTIVES IO THOSE

STATES WHICH PROVIDE MORE TO RECIPIENTS.

MR. CHAIRMAN, THANK YOU FOR THE OPPORTUNITY TO TALK ABOUT THIS

VERY IMPORTANT BILL. THIS IS IHE KIND OF BILL THAT WHEN I STARTED

GRADUATE SCHOOL, TAKING COURSES IN PUBLIC POLICY, WE DREAMT ABNIT.

THIS IS THE KIND OF BILL THAT WHEN I JOINED THE LEGAL AID LAWYERS

TAKING THE WELFARE MAXIMUM CASE TO THE SUPREME COURT, WE HOPED ONE

DAY WE WOULDN'T NAVE TO RFLY ON THE COURTS. THIS IS THE KIND OF

BILL THAT WE'VE JEEN WA. FOR, IN MY JUDGMENT, FOR OVER 50 YEARS,

SINCE AFDC WAS CREATED. I'M HAPPY TO BE PART OF IT.
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SENATOR GEORGE J. MITCHELL
WELFARE REFORM HEARING

OPENING REMARKS
OCT. 28, 1987

Mr. Chairman:

With this third hearing before the full Committee, I think we

are making great progress in an effort to carefully examine all

the issues involved with welfare reform.

The nati, n has debated the issue of how best to aid families

below the poverty level since 1932. And, every President since

Dwight Eisenhower has made welfare reform a major domstic

priority. Unfortunately, eliminating poverty in the United

States has been an elusive goal and welfare caseloads and costs

have risen steadily.

Changes enacted during the last 50 years have represented a

piecemeal approach at best. Legislation approved in 1956, 1961,

1962, 1967, 1974, 1981, 1982, and 1984 all have one concept in

common: the desire to reduce poverty -- but not the resources and

guidelines necessary to accomplish that objective.

During this Congress, I believe we are taking the right

approach. We have introduced legislation that will fundamentally

change the welfare system. We are working with welfare

administrators, program directors, and various groups to ensure

that our current welfare laws are changed in an effective manne

Much has been said lately indicating that we cannot afford

welfare reform. To the contrary, I believe that we cannot afford

not to reform our nation's welfare system. We cannot afford to

write off a portion of society and provide them with no incentive

to obtain the skills or education necessary to gain employment.

2I 4
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The current system ensures that a portion of society will be

encouraged to receive welfare benefits until their children are

six years old -- in many cases this means that we encourage

dependency for six or more years. These are the people that are

most in need of welfare reform. They will benefit the most from

resources targeted to help them gain self-sufficiency.

I hope that today's hearing will provide members with

practical information from program directors concerning the most

contentious of issues before the Committee: the level of funding

for the JOBS program; the level of funding for child care;

whether the imposition of participation rates should be included

in welfare reform; the role of case management; and issues of

child support enforcement.

We on the Committee can only benefit from the insight of

those directly involved with job-training and welfare programs.

Much can be learned from reading studies, but mush more can be

learned from speaking with and listening to those individuals who

have worked with welfare recipients on a one-to-one basis.

I look forward to the testimony to be presented today, and I

commend those individuals who through their practical e:perience

are working with us to ensure that Congress adc,,ts an effective

and responsible welfare reform package.

2
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PREPARED STATEMENT OF SUSAN REES

Mr. Chairman, I am Susan Rees, director of the Coalition on
Human Needs. The Coalition is an alliance of over 100 national
religious, civil rights, labor organizations and others concerned
about the poor, minorities, children, women, elderly and disabled
persons.

For nearly a year, representatives of about 30 Coalition
member organizations have been meeting regularly to follow the
progress of welfare reform and examine the implications of various
proposals. I want to thank you for the opportunity to share our
views with you today.

Like you, we are eager to see changes which would help reduce
poverty in this country by improving opportunities for AFDC
recipients to move into decent jobs, with appropriate support
and transitional services, and by more adequately prov1ding
income support to all who remain in need. Ultimately, we would
like to see enacted reforms which may not be possible this
year -- like a national minimum benefit standard at 100 percent
of the poverty line. If fiscal constraints prohibit such changes
now, we hope that, at least, this congress will take the first
steps toward making such a commitment. Certainly, we hope that
you will not take any steps backward just for the sake of doing
something called "welfare reform."

Unfortunately, two bills now pending before this committee
take very definite steps backwards. The Coalition objects to
the philosophical underpinnings in both the Dole bill (S. 1655)
and the Moynihan bill (S. 1511). The difference is only one of
degree, with the Dole proposal endangering the support system of
larger numbers of people in all states. S. 1655 would effectively
wipe out 22 programs, including Medicaid, food stamps, AFDC and
SST which poor children, aged, blind and disabled persons depend
upon. S. 1511 would make this possible in AFDC and six other
programs, and would limit this so-called "waiver authority," or
block grant, to ten states.

I do want to mention that the bill introduced by Senator
Moynihan takes several positive steps, including nationwide
AFDC-UP, strengthened child support enforcement and new
transitional child care services. However, these are insufficient
to overcome the extreme hardship the bill could work on poor
childtan and their families.

Extending AFDC coverage of two-parent families to all
states woad help hundreds of thousands of children at relatively
low cost. As Senator Evans testified last week, extending AFDC-
UP would save money in the long-run by helping to keep parents
together during temporary bouts of unemployment. Mr. Chairman,
the Coalition recently completed interviews of 200 poor people
under a Ford Foundation grant. In San Ankanio, we found several
young parents struggling to raise children with absolutely no
income. The fathers had been laid off work, yet they could not
qualify for AFDC because they stayed with their families. If they
eventually make the economically rational choice of leaving
their families, chances are the mother and children will be
dependent on government support for a much longer time than if
they could have qualified fo.. AFDC for the duration of the
father's unemployment.

Despite this much-needed improvement, the board of our
Coalition last month agreed that we could not support 5.1511 as
it is currently written. A similar position has been taken by a
number of organizations independently, including the national
board of the YWCA, the Child Welfare League of America, Women's
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Equity Action League, Interfaith Action for Economic Justice,
the National Council of churches, the National Council of La
Reza, the American Civil Liberties Union, NETWJRK, a Catholic
social justice lobby, the AFL-CIO and AFSCME.

We have a number of concerns, but I would like to concentrate
my remarks on three of them -- the waiver provision; the structure
of the JOBS program; and the child care section. Although I
will refer mainly to S. 1511, similar and greater flaws can be
found in S. 1655.

The most serious implications are in the waiver title. By
allowing even ten states to create their own block grants out of
seven federal programs, including AFDC, the fundamental principle
of the entitlement of poor children to federal income support
will be destroyed. Depending on which states would be chosen, the
majority of the population could well suffer this loss.

The Moynihan bill specifically states that the purpose of
the waiver is to grant states "maximum flexibility" to experiment
with new ways of using funds, including changing eligibility,
benefit levels and forms of assistance. All federal statutes and
regulations could be waived for the affected programs.

We understand that one rationale for the waiver title is
that the present Administration has repeatedly denied requests
from states which want to exercize existing waiver authority
under Section 1115 of the Social Security Act. The problem,
then, would seam to be in the administration of current waiver
authority not in current law itself. What is to guarantee that
expanding the current waiver authority would result in the
approval of new initiatives senskJve to the needs of poor
children?

Besides eliminating basic standards for conducting the AFDC
program, the waiver authority would remove standards from other
programs carefully crafted by Congress. Standards in the brand
new Child Support Enforcement and JOBS programs contained in
S. 1511, surprisingly, would be among those that could be waived.
So would the 1980 Child welfare and Adoption Assistance Act (P.L.
96-272), which established standards and incentives for states
to reduce their foster care rolls and return children to their
families or place them in permanent adoptive families.

The Coalition's primary objection to the JOBS program is
that it also takes the block grant approach in that it does not
set out even minimum standards to ensure a quality program. As
written, the bill says states Nny make available a broad range
of services," including ten listed as possibilities. Given the
intensive training and remedial education needs of most AFDC
recipients (especially those who are long-term or expected to
become long-term recipients) we believe it is imperative that
every ntate be required to have at least a minimal range of
services available.

Services should be tailored to each individual's needs, but
the state should be required to have available the following:
testing, high school and remedial education, English as a second
language, advanced education, job search, skills training, on-
the-job training, job readiness activities, counseling,
information-referral, and job development. Most of these are
contained in the House bill H.R. 1720.

The Coalition was founded in 1981 out of a concern by a broad
array of organizations about proposals for block grants similar
to that proposed in S. 1511. Since then, we have monitored four
block grants in 11 states under a three-year Ford Foundation
grant.
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This monitoring has confirmed that you cannot always rely on
states to target benefits to those most in need or to provide the
kinds of services that would be of greatest help to them.

For example, in the Chapter I/ Education Block Grant the
ten states where information was available distributed, on
average, 77 percent of their funds purely on the basis of overall
school enrollment. Eight of the tcn states distributed 20
percent or less of their funds on the basis of poverty in each
school district. Two states distributed only 5 percent of their
funds on the basis of poverty. Only two states used limited
English. proficiency as a factor in their distribution formula.

In the Jobs Training Partnership Act, only six of the 11
states monitored could show that they served AFDC recipients in
proportion to their share of the disadvantaged population. The
JTPA statute also states that drop-outs should be served
"equitably." Although drop-outs are estimated to be 51 percent
of the JTPA-eligible population, our study found that only one
of 11 states served that many drop-outs. In five of the states,
loss than 30 percent of the terminees were drop-outs.

In the Community Development Block Grant, states have made
a dramatic shift of funds away from housing, which provides
observable, direct benefits to low income families, and toward
economic development, where it is nearly impossible to determine
if newly created jobs go to economically disadvantaged individuals.
In Illinois, for example, the share upent on economic development
increased by 100 percent between fiscal 1982 and 1984 while the
share going to housing decreased by 70 percent. The range of
the economic devolopment increase was from 18 percent in Missouri
to 365 percent in Louisiana.

The Coalition study also uncovered instances of discrimination
on the basis of race, ethnicity and scx. Federal civil rights
laws apply to the block grants we monitored, as they would to
the JOBS program and block grant which 5.1511 would create.
Under the block grant approach, however, states Instead of the
federal government are primarily responsible for civil rights
enforcement. We found that states usually do not conduct
compliance reviews that specifically monitor civil rights
compliance.

In one parish in Louisiana, we found that the JTPA program
was employing:: white youth in local industries while black youth
were put to work cleaning cemeteries and public grounds.

In Caruthersville, Mo., a small town with an exceptionally
high poverty rate, we found that community development money was
being used to build a new water tower that would lead to lower
insurance rates for everyone in the community. The town's 30
percent black population would rather have seen a housing
rehabilitation than higher water pressure, but they were not
consulted in the planning. To add insult to injury, the firm
hired to do the work on the water tower was from out-of-state
and failed to employ any of the town's minority population.

Under the proposed block grants, the Department of Health
and Human Services, which would administer the waivers, could
ignorc a state's non-compliance with civil rights laws oven if a
locally-initiated complaint established a violatior

Our study unexpectedly discovered a case in Louisiana where
a local employer violated federal labor standards in employing
JTPA workers at a feed plant built with CDBG funds. Not only
did the owner fail to re-pay his CDBG loan, but workers were
exposed to dangerous formaldehyde solutions and reported they
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frequently worked around-the-clock, weekends and holidays with
no time for lunch or dinner and no pay for overtime. Paychecks
were often issued late, and local merchants would not cash them
because of the frequency with which the bank stated that the
owner's account had insufficient funds. State JTPA program
officials refused to take employee complaints to the Department
of Labor because DOL had ignored earlier complaints of a similar
nature. When the Coalition inquired about the case with federal
officials, we were told enforcement was up to the state under a
block grant.

The Coaltion believes that the JOBS program and the waiver
title in S.1511 leave entirely too such to state discretion.
Furthermore, S. 1511 allows demonstrations under the waiver
title to continue for five years before a formal evaluation would
have to be conducted by HHS based on annual interim reports
submitted by the state. The bill sets out no criteria for
evaluation other than saying that the evaluation must consider the
extent to which statutory objectives have been met. HHS alone
would determine what data to require of states. Our experience
in monitoring four block grants is that, only when data
requirements are spelled out in the statute, is there a basis
for genuine evaluation and comparison between states.

The Coalition's thi, ' major concern about S. 1511 is that
its language fails to en re that participants in the JOBS
program will receive adequate child care. The language says
only that the state shall "assure" child care "to the extent
that such care is determined by the state agency to be necessary."
Besides the usual ways of providing care directly . reimbursing
for care, the bill allows states to "adopt such other arrangements
as the state deems appropriate." We believe twat the decision
on the appropriateness of child care arrangements must remain
with the mother, not the state.

At present, there is an acute shortage of child care around
the country. S. 1511 will greatly increase the demand by mandating
participation in the JOBS program by post parents with children
over the age of three and, at state request, those whose children
are younger. The influx of hundreds of thousands of children
into an inadequate day care system will force up the price,
which now averages $250 per month. Yet, S. 1511 does not raise
child care reimbursement levels above the current $160 per
month. Under these circumstances, it is difficult to see how
,appropriate child cars can be made available to all children whose
parents will be out of the home. And, after all, it is the
welfare of children that should be our ultimate concern in this
endeavor.

Our Coalition believes that it would be preferable to make
participation in such an employment program voluntary or, at
least, as the Democratic bill in the House does, require that
priority be given to those who actively seek to participate.
From our interviews with low income people over the past year,
we are confident that a good program would receive more applicants
than it could handle.

Poor people know that a decent job is the only way they
will bs Able to escape poverty. The real challenge is to make
sure the jobs are there and that we properly educate and train
people to fill them. If we concentrate first on those who seek
such opportunities, we could rely on the fact that they feel they
have appropriate child care and that they have confidence that
the program will make them better off than they are on welfare.
The bast we could do would be to mandate that the state, make
certain services available and open the doors to all welfare
recipients who wish to participate.

The Coalition also believes that the Community Work Experience
Program (CWEP) should bs repealed. CWEP is nothing more than
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requiring people to work off their benefits, often at make-work
jobs. Its availability as an option encourages states to maximize
their own dollar savings rather than maximizing the human potential
of those who could be doing much more productive work.

At the very least, CWEP should be modified to ensure that
it truly provides work experience that will lead to an unsubsidized
job. Work experience should be part of a planned individualized
program. It should be used to enhance a person's skills, work
history or otherwise improve his or her chances to move on to a
real job. Currently, such workfare placements can be of unlimited
duration and need not do anything to improve the worker's
employability.

In our interviews, none of those who had participated in a
CWEP program said it helped them get an unsubsidized job. In
fact, they said it made it harder because it took up time they
could have spent in training or conducting a job search.

Whether in CWEP or in other work activities, the Coalition
believes that fairness demands that AFDC recipients be paid on
the same scale as regular amployees. Not to do so would create
a second-class workforce and provide an incentive to displace
regular workers, merely adding to the number of families in
poverty. As written, S. 1511 allows employers to pay lower
wages to AFDC recipients. It also drops non-displacement language
in the current CWEP statate, fails to provide a mechanism to
resolve displacement disputes, and inadequately addresses
displacement that occr-s in cases of attrition as distinguished
from lay-offs.

The nine months of transitional child care assistance
provided for in S. 1511 is a significant improvement for those
leaving the AFDC rolls. However, the Medicaid transition could
result in certain families receiving less coverage than they do
now. Even though the bill allows states the option of adding
five months to the current four months'of transitional Medicaid,
its requirement that they pay a premium will undoubtedly cause
some to drop out. But even more problematic is the provision
that bars transitional health and child care assistance for any
family that has ever been cited for Any fora of non-compliace.
We believe this is highly discriminatory. If they are in good
standing at the tine they leave AFDC, one can assume either that
the non-compliance did not actually occur as charged or that it
has been corrected to the state's satisfaction. We believe that
all who leave AFDC is good standing should be eligible for the
same transitional services.

Finally, I would like to say that whatever welfare-employment
program is finally enacted in the current round of "welfare
reform," it will add a great strain to a system that is already
overwrought with regulatory burdens and bureaucracy. In our
interviews, we learned that people who apply for AFDC and food
stamps go through a tremendously complex, time-consuming, demeaning
process in order to establish and maintain eligibility for
assistance that, in their words, "never lasts the month." Much
of the current process seems needless or makes no sense.

New mandatzs and programs will add new burdens to the
system and to families. I hope this committee will make certain
that new requirements help and not hinder families at the receiving
end of welfare reform. At the very least, participants must be
guaranteed the right to a fair hearing in case of disputes. In
no instance, should children be denied assistance because a
parent or caretaker fails to do what is required by the state.
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I hope that the entire committee will take this responsibility
seriously. While providing some improvements, we believe that
S. 1511 requires considerable thought and re-working. This is
the opinion of many organizations that care greatly about children
and the poor. Mr. Chairman, I hope that you carry all of our
concerns with you into mark-up.

Statement on Senate Sill 1511

As scholars who are professionally concerned with issues of
poverty and social welfare. we want to express cur strong
opposition to several features of Senate Bill 1511, introduced by
Senator Moynihan. We agree with Senator Moynihan that the
current AFDC system needs to be reformed. and we recognize the
political and economic constraints that have influenced this
particular bill. However, it Is our view that the current bill
cannot be considered welfare reform until and unless four major
problems with the proposed legislation are addressed:

1. The bill fails to establish standards for the Job training
programs that states are required to provide for welfare
recipients. Since the legislation males participation in such
training programs mandatory for large numbers of AFDC recipients,
it is critical that such programs meet certain standards. There
Is already ample evidence that when states provide only low cost.
"job-search" programs Instead of real training, welfare
recipients who move Into Jobs are able to Improve their Income
above the level of AFDC support by only token amounts. This
means that they are likely to return to welfare when subsidized
childcare and medical Insurance are withdraw.

It Is also the case that when training programs are
mandatory and of poor quality, they can degenerate into
administrative devices for arbitrarily cutting welfare costs.
Failure of recipients to participate becomes an excuse to
eliminate them from the rolls, even when such participation does
not provide recipients with any meaningful skills.

2. The bill fails to establish adequate standards for the
childcare that states will provide to the children of recipients
who move Into training or employment. Moreover. the SIOu per
month that the bill allots for childcare is far too meager. The
children of welfare recipients must recel,e,quality childcare
since it can have a positive impact on their future life chances.

75. The bill allows ten states to opt out of all current
regulations so that they can experiment with alternative programs
and systems for delivering benefits. However. without any
federal guidelines or standards, the poor living in those states
would not be protected from arbitrary actions to limit their
eligibility for benefits. Thousands or additional families might
fall through the safety net as a result.

4. The bill leaves the Inadequate existing levels of AFDC
benefits unchanged even though real benefits have steadily fallen
across the country. and they are now tar below the poverty level.
Moreover, the bill does nothing to raise the .;candously low level
of benefits in particular states. There Is no effort to
establish a national standard of adequate support.

Some of these weaknesses might leave recipients worse off
than they are under current law; others simply mean that some of
the glaring weaknesses In the current welfare system will remain
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intact. We are particularly concerned that passage of this
flawed bill might postpone genuine weltare reform for many ears,
since it is difficult to get welfare issues on the public and
Congressional agendas.

While some of us have additional criticisms of the bill, the
central problem is the one posed by Senator Moynihan when he
first introduced the legislation:

"Children are now the poorest group of citizens in the
Nation. In 1985. one in four children was born in poverty and
one in five children under the age of 18 lived in poverty.
Counting all cash and inkind benefits, the 1984 poverty rate for
children under age 6 was 17.5 percent. compared to 2.6 percent
for persons over age 65. What sort of society have we. Mr.
President, when the very young are nearly seven times as likely
to be poor as the aged

But despite these proclamations, the proposed legislation
continues to fail poor children. We can and must do better.
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TESTIMONY OF

THE HONORABLE MARGE ROUKEMA

Mr. Chairman, distinguished Members of the Committee, it is an honor
for me to be present today and discuss with you crucial welfare reform
legislation. I commend the Chairman for his continued commitment and

willingness to tackle this fundamental issue.

Welfare reform is long overdue. Over the years a culture of poverty

and a cycle of dependency have developed.

For too long now we have ignored the need to invest wisely in our people.

The increasing numbers of children born out-of-wedlock, the large

proportion of our adults who lack the literacy skills necessary to

perform the most basic jobs, and the increase in substance abuse, all

demand that action must be taken and must be taken promptly, efficiently

and effectively.

Originally welfare and the AFDC program were designed to help widows

and others who were temporarily unable to support themselves. Over the

course of time, the design has changed and our society has come, often

times, to rely too heavily on welfare.

Dramatic changes in workforce patterns have emerged as a consequence
of social and economic upheavals. In large measure these fundamental

socio-economic forces are driving the welfare reform movement. In

addition, there is a growing awareness that we as a society have not
provided the kinds of education and training which are relevant to
today's economy.

As the number of two-worker
families increases, the key to welfare

reform is to maintain a balance between adequate lface benefits and

strong incentives to work. If benefits are not adequate we may have
children and families without enough to live on. If benefits are too
generous, however, there is a strong disincentive for the low-income
working families. These are just a few of the difficult questions we
must consider now that welfare

reform comes before the U.S. Congress.

As much 3$ I would like to see welfare reform enacted this session I
am not convinced that Congress has embarked on the appropriate manner to
do so. As you know, the Democratic

version of welfare reform has been

273



269

included in the reconciliation package, scheduled to come to the floor

for consideration tomorrow. I was one of several members who signed onto

a letter drafted by Mr. Michel, the House Republican Leader, to the

Speaker of the House, Mr. Wright voicing strong objections tr. the .se of

reconciliation as the vehicle for welfare reform.

Numerous considerations prompted our request. First, reconciliation

is a means whereby we are directed to achieve budget savings. H.R. 1720,

the Family Welfare Reform Act of 1987, would require at least $5.3

billion dollars in spending over the next five years while Senator

Moynihan's plan, at a somewhat lesser amount, would spend $2.3 billion

over the next five years. This action would result in a dual message to

the people of the United States, on the one hand cutting vital programs

to reach a budget target, while on the other hand approving legislation

that would, by a conservative measure, cost $5.9 billion dollars in the

next five years.

Secondly, welfare reform is too vital an issue to the American

public to be included in an omnibus legislative package. Welfare reform,

which has been deliberated for months by numerous different Committees,

deserves to be brought to the floor on its own merits and not held

hostage to the extraneous consideration which very possibly may delay

adoption of this crucial piece of legislation.

Because of the controversial nature of the inclusion of welfare

reform within reconciliation and the inherent dissent surrounding

welfare, there exists the possibility that welfare reform may not be

enacted this session. This would be a grave mistake, but an even more

serious mistake would be to throw away a provision that by its very

nature is bipartisan and included within both the House Democratic and

Republican welfare reform legislation and Senator Moynihan's welfare

reform.

My bill, H.R. 1604, the Child Support Enforcement Improvement Act of

1987, is that piece.,pf legislation. Your distinguished colleague,

Minority Leader, Robert Dole of Kansas, is the prime sponsor of this

important piece of legislation. This bill has obtained a consensus in an

area beset by contention. To have reached such a position, is a step so

measurable it cannot now be overlooked because of political rhetoric. If

welfare reform is not considered this year, it would be a tragic mistake
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not to consider H.R. 1604, the Child Support Enforcement Improvement Act

of 1987. This bill, having achieved support on both sides of the aisle,

is a welfare prevention measure. As such, it is not only a cost saving

measure, but more importantly, directly affects the lives of at least 5

million women who hold legally-binding child support orders and depend on

these payments as their only means to resist the 1.elfare rolls.

The temptation will be the-e to hold hostage the child support

component for broader comprehensive welfare reform.

It will be regrettable....if not tragic...if we fail to seize the

moment. A bi-partisan consensus is close. But...its absence today does

not in any way diminish the dramatic need for new child support

enforcement reforms.

_Recent statistics show that of the 5 million women holding

legally-binding child support orders only half collec, the full amount

their family is legally Aue. The rest get little, or in most czses,

nothing at all. To prevent family after family from falling onto the

welfare rolls, it is imperative that the child support enf- rcement be

passed. At a time when Congress is taking serious look at genuine

welfare reform, a WELFARE PREVENTION measure such as my H.R. 1604 should

be a starting point.

Experience has shown that the present system hampers state

enforcement authorities by not giving the tools they need to do their

job. To close the loopholes, I have introduced corrective legislation

that woull requie that: 1) mandatory wage withholding begin the moment a

court order is issued; 2) state-established
guidelines be used by the

courts when determining child support awards; 3) orders be reviewed and

updated by the states every two years; 4) states to disclose esseatial

enforcement informatio "; and 5) increased penalties for states that do

not comply with federal law.

**,WHY DO WE NEED MANDATORY, IMMEDIATE WAGE WITHHOLDING? The

current law's 30-day delinquency "grace
period" trequently is stretched

into months, if not years, by lengthy appeals. This is months, not days,

that a child is denied the basic necessities of life.
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***WHY DO WE NEED BINDING, STATE-ESTABLISHED SUPPORT GUIDELINES? To

bring uniformity, and therefore fairness, to the child support system.

Binding guidelines will prevent two judges in the same courthouse from

issuing widely-varying support orders in similar, if not identical

cases.

***WHY SHOULD SUPPORT ORDERS BE PEVLEWED AND UPDATED EVERY TWO

YEARS? Again, to inject fairness into the system. Adjusted support

orders would reflect increases in the cost of living and hikes in the

parent's income. For example, New Jersey recently conducted a modest

pilot program, reviewing 1500 child support caees. The review increased

child support payments in these cases from $2.2 milliot to $4.9 million,

an increase of 130 percent. In addition, c r 7.6 percent of all AFDC

recipients were removed from the welfare rolls due to their higher

support collection.

,***WHY DO STATES NEED DIRECT ACCESS TO EMPLOYMENT SECURITY

INFORMATION THROUGH THE PARENT LOCATOR SYSTEM? To enable_states to track

child support deadbeats as they move around the country to avoid payment.

***WHY SHOULD WE INCREASE PENALTIES ON NON-COMPLIANT STATES?

Because our child support enforcement system is orly as good as the

efforts of the separate states. Reciprocity is the key to the system.

The aggressive enforcement efforts of your state may be completely wiped

nut by a neighboring state that is intentionally or unintentionally

serving as a "safe-haven" for deadbeats.

To repeat, if we are serious about child support enforcement and

welfare reform, it is essential that we pass child support enforcement

legislation and allow the states the tools they need to do the job. We

cannot let this opportunity pass us by, nor should we allow a provision,

which enjoys such widespread support, to be held hostage to contradictory

and extraneous legislation. I urge you to look beyond the rhetoric and

look instead to the cold reality of millions of single parents and their

children who must continually do without.
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Senator Bentsen and Members of the Committee:

Thank you for permitting me to testify this morning on the important
issue of reforming our nation's welfare -ystem. I want to mainnend you for

continuing to hold hearings on this matter. Clearly, your work will be of
immense value as the House and Senate begin to make the final decisions as

to what really constitutes "welfare reform ".

Finding ways in which we can assist our nation's poorest families to
oecane self-sufficient and leave the welfare rolls is, in my opinion, one of
the most important legislative accomplishments that the 100th Congress could

achieve.

1b this end, I would like to state at the outset it is imperative that
welfare reform be brought out to the floor as a freestanding bill and be
accoried a full and fair debate. Our nation's poorest children and mothers
deserve no less.

Unfortunately, it appears that the Cemoc-atic leadership in the House
is greasing the way to submerge the debate over welfare reform. The talk
over on the House side is that speaker Wright wants to fold the issue LIUv
the omnibus budget reconciliation bill. The practical effect of which -- in

my mind at least -- is to homage welfare reform to the Speaker's desire for
new and higher taxes.

I mention this because I am well aware of Chairman Bentsen's desire to
take up welfare reform on its own merits. I would like to assure the

Senator from Texas that you have the full support of the House Republican
Caucus in seeing that the welfare reform debate is not slighted.

As the debate continues, I would strongly urge you to consider H.R.
3200, the "AFDC Employment and Training Reorganization Act of 1987,"
sponsored by the Republican Leader of the House and co-sponsored as of this
date by 114 Members. This bill was developed by a House Republican Task
For on Welfare Reform which was ably chaired by Congressman Hank Brown of
Colorado. K3 believe that H.R. 3200 repeesents true reform of the welfare
system and this view is shared by President Reagan who has endorsed the
measure.

What sets H.R. 3200 apart from other so-called reform measures is that
we concentrate on helping to avoid long -term dependency by welfare

recipients. It is true that we do not mandate new welfare benefit increases

upon state welfare agencies. Instead, every penny of the $1.4 billion which

we propose to spend over the next five years will go tc those programs
designed to give recipients the skills to moue of welfare.

Contrast this fact with the proposal written by the House Democratic

leadership. Under H.R. 1720, 80% of the $5.9 billion involved will go

simply towards more welfare. We can talk about the merits of these two very

differing approaches. It is our opinion, however, that mandating benefit
increases like AFDC-UP will make it harder -- not easier -- to break the

cycle of welfare dependency.
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Because we emphasize the route to self-sufficiency, the Calgressicnal
Budget Office estimates that cur bill will provide for three times the level
of client participation in employment and training programs than will occur

under. 1720. The reason for this is simple.

While the :-- erratic bill does not establish goals or milestones which
state welfare agcncies must meet, we provide for strict but reasonable
"participation standards", by recipients. tbder H.R. 3200, state welfare

agencies will be required to phase-in client involvement in our training or
employment preparation programs over a nine-year period from 15% to 70% of

the non- exempt caseload. Failure by the state agency to meet these
standards, or a refusal by non-exempt -ecipients to meet the requirements,
will result in sanctions.

In addition, for those historically at risk of becoming long -term
recipients -- teen mothers and children over 16 -- the participation
standard is stricter and will require that 80% of these two groups be in

school. Of course, to facilitate the participation by all recipients in the
education, training cc employment preparation prcgrams, H.R. 3200 fully
funds the needed support services such as day care and transportation.

We view these participation standards as being the key to an:
successful welfare reform plan. Without them, state agencies can avoid

having to take on the tougher cases. The result will be relatively small

programs serving or actually "creaming" -- those least in need, such as
"volunteers ".

This discredited approach is borne out by H.R. 1720. The bill pr 'ides
fcc something called "NetWDRIO -- a national education, training and work

program. With all due respect to its authors, "NetUDRK" is actually "no
work ". If you read the text of the bill, it is clear that H.R. 1720 is
designed to make it impossible for state welfare agencies to implement any
meaningful work programs upon able- bodied recipients.

This is ono reason why I suspect the House Democratic leadership is not
inclined to bring H.R. 1720 to the floor for a clean vote. The hill is so
bad even its supporters don't want to have to defend it in a free. heeling
debate.

Regardless of this, I do believe it is still possible for ccmmon ground
to be arrived at in the welfare reform debate. For instance, there are
elements of Senator Moynihan's bill S. 1511 which mesh closely in sane
respects to H.R. 3200. For instance, both proposals contain the authority
of state welfare agencies to conduct innovative demonstration programs.
Also, both H.R. 3200 and S. 1511 provide for sound and reasonable reforms to
the enforcement of child suppert orders.

As such I would like to urge the Committee to build on the caunai
gra which exists between Senator Moynihan's bill and H.R. 3200 and report
out a rteemtanding welfare reform measure that we can all support. This,
obviously, will be difficult. Many key differences need to be reconciled.
For instance, we are very troubled thAt S. 1511 lacks the very critical
aspect of participation standards.

I cannot believe, however, that it is impossible for same compromise to
be reached. If de could cane to terms last year with a compromise on tax
reform then we should be able to do the sane this year with welfare reform.
Obviously, the 114 co-sponsors of the "AFDC Bnplcyment and Training
Reorganization Act of 1987" have our OM ideas as to what constitutes , ie

reform. I do not believe, however, that Bob tachel and my leadership would
be adverse to discussing the matter further.

Thank you again for allowing me to testify. At this time I would be
happy to Lnswer any questions which you might have.
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STATEMENT BY SENATOR TERRY SANFORD

ON WELFARE REFORM
S 1511

I am pleased to have this opportunity to speak it
support of Senator Moynihan's proposal to reform the welfaresy.ez. He is to be commended for his good work. The
attezx'ion he has given this effort has been considerable. Ibelieve his is a very good proposal that is long overdue.

You, Mr. Chairman, are to be commended for holding
these hearings, raking clear your plans to move welfare
reform forward during this Congress.

The current welfare system does not work as well as it
should. For so roan} on welfare today, it is degrading,
causing a deterioration of the human spirit, because it
destroys the sense of purpose and meaning of life and
living. It is not in the nature of the human spirit to be
satisfied with living on the dole. 1e can no lonaer lock
people into a welfare way of life that destroys the sense of
purpose and meaning of life and living. Instead of a welfare
check, it is far better that we take by the hand those who
have not been able to cope with the system, counsel and
advise and lead them through additional training and
education, finding them some useful work, getting them
sit.ated where they give something to society by using their
rinds and hands, and where they get something from society in
pay for work done and satisfaction f

. a life well spent.

I am not so much worried bl welfare cheaters as I ar by
the lack of vision that has cheated the taxpayers out of
their money and cheated welfare recipients out of their
lives.

We need a new approach that says people are more
'important than programs, that opportunity and a chance in
life are more important than being on the dole. It is time
to bring the welfare era to an end. It is time to give
people, all people, their place in the American promise.
Education, training, and jobs is the course on which we
should set our nation.

I began by saying welfare reform is long overdue. To
dramatize this, I should point out that what I have said here
was taken from a speech I made in 1975. We were overdue for
reform then. It is e,en more important now.

Senator Moynihan's bill, S 1511, offers real reform.
It emphasizes education, training, and jobs as well as
necessary support services, like child care. It is a good
bill and I have only a few suggestions that I think will make
it even better.

S 1511.places more importance on education than hasbeen the case in the past. Education Las got to be a
fugdamental part of welfare reform - of getting welfare
parents into good jobs. S 1511 requires that welfare parentsreturn to school if they are 22-years-old or younger and have
not earned a high school diploma. I would likp to see this
requirement extended to individuals beyond age 22. The
opportunities are so much greater for someone who has
graduated from high school or who has earned its equivalent.
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This ought to be the first step tos.ard moving fror we:fare
into employment.

S 1511 does a:low a lirited number of demonstration
projects under Title V:. I would like to see that number
increased at both the state and local level. Mua of today's
innovation is developed at the state and local level.

In North Carolina UE have communities eager tc
participate in welfare reforr - communities eager tc ral our
welfare system work as it should, to sett welfare parents into
the work force. And much of the interest involves child
care.

In 1982 the Charlotte, North Carolina business
community formed a partnersIYp with Mecklenburg County to
provide child care for the children of welfare pothers who
wanted to work. $600,000 was raised, $300,000 fro, the
county and $300,000 from the private sector, to begin a day
care recycling program that would allow welfare mothers the
opportunity to work. This approach would allow the 4elfare
mother to recycle into child care services a portion of her
welfare benefit which she would no longer receive if she were
employed. The jobs were available, welfare mothers were eager
to fill them, and empi'yers were eager to hire them. For
most of these women with small children, only access to child
care has stood in the way. Because the Department of Health
and Human Services has been rtluctant to grant Mecklenburg
County a waiver to divert a portion of the basic AFDC benefit
into child care when a welfare rother accepts employment,
that community is still without its recycling program. The
$600,000 start-up money is drawing interest in the bank.

In Guilford County, North Carolina, there is interest
in creating a quality child care prolram sir.ilar to Head
Star. We know Head Start works. %a know that graduates of
the Head Start program are less likely to drop out of
scnool and more likely to graduate from high school and even
continue beyond high school. We know that Head Start
graduates are more likely to become employed and less likely
to end up on public assistance. We know this and have for a
long tine, yet the Head Start program serves less than 2C
percent of those eligible. There is interest in Guilford
County to do something about this.

I think state and local demonstration projects are very
important in shaping the future of our welfare system, and I
hope this bill, coming out of this commit e, will reflect
that.

I thank you for this opportunity to testify today. I an
proud to be a co-sponsor of S 1511, and want to assure you
that I am anxious to see welfare reform approved during this
100th Session of Congress. I look forward to working with
you toward this end.
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!EDEMA? PRESENTED SY

Linda A Wilcox
Director, Div' f Welfare Employment

Maine tspartment of Susan Services

SUMMARY

The following comrents are based on five and a half years of

operating a WIN Demonstration in Maine and our recent experience

with child support enforcement.

We strongly e,dorse the provisions of the Family Security

Act for :1) a wide range of training and education services,

(2) , case management and contracting, (3) ...child care

and other support services, (4) targeting services to wore dis-

advantaged clients, (5) transitional child care and medical

assistance, and (6) child support enforcement.

To be effective, however, the Act must be strengthened in

the following ways:

Reimbursemen of comprehensive assessment, participant-agency

contracting, and care management should be increased to ninety

percent.

Child care reimbursements should reflect what the labor market

demands.

The requirement that teen parents return to school should

be imposed only if states provide alternative education programs.

Transitional child care and medical assistance should not

be limited to nine months in any three-year period.

The proposed funding level should be increased for states

that do not have strong, state-funded work programs,

Chairman Bentsen, members of the Senate Finance Committee,

my name is Linda Wilcox. I am irector of the Divisiol of Welfare

Employment in the Maine Department of Human Services. We have

been running a WIN Demonstration for AFDC recipients in Maine since

1982. In many significant respects our Welfare Employment, Educe-
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tron and Training or MEET program closely resembles the Family

Security Act's JOBS program.

We applaud the Committee for having drafted legislation that

substantially changes the fundamental purpose of public assistance

from providing limited income maintenance to providing comprehensive

support for achieving family independence.

From our experience, we strongli endorse the following provisions

in the bill:

The wide range of education and training services;

The support for assessment, contracting and case management,

The funding for child care and other support services,

The targeting of these services to our most disadvantaged clients;

The continuation of child care and medical assistance after

employment begins;

Policies for automatic income diChholding and paternity

establishment.

FEDERAL HATCHING RATES

A ninety percent rate has been established for the operation

and administration of the JOBS program with the exception cf the

following activities; initial participant assessments, case

management services and developing and administering agency-participant

contracts. These activities are to be reimbursed at a rate of

fifty percent.

We fully understand the reason for encouraging states to

invest in substantive education, training and job search activi-

ties in an effort to help participants break the cycle of poverty

and dependency. However, the five and a half years we have spent

providing professional, individualized case management services
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to Maine's AFDC recipients has convinced us that this is the most

crucial service we have to offer.

The availability of education and training programs and the

provision of financial support for child care and transportation,

while necessary, are not sufficient for many welfare recipients.

Participant needs must be identified and matcaed to existing

programs, entry into these programs must often be negotiated, and

eounseling must be available to deal with the personal crises

that characterize the lives of low-income single parents. Feelings

of victimization, fear of failure, and lack of self-confidence

make risk-taking very difficult. The case manager provides the

encouragement, support and confidence-building that so many welfare

recipients need if they are to succ:ed in breaking out of the

dependency cycle.

The foundation of onr WIN Demonstration is its case management

system. Each participant is assigned an employment counselor

who works closely with the participant throJgh initial assessment,

career exploration, plan development, training and job placement.

The counselor and the participant also develop a contract clearly

stating, the responsibilities of each. This relationship provides

service delivery co . ,Inuity and, most importantly, the establish-

me:. of trust and cooperation between the participant and the

counselor. The following example illustrates how effective and how

essential rood case management is:

April Smith was a client of the Division of Welfare Employment

in Aroostook County. She had been on AFDC for four years after

having been abandoned by her husband. She and her twelve year old

son wer living in a trailer eight miles from town. She had no car.

She had been required to work register but had received no assis-

tance since she was initially assessed as having too many barriers.

She was assigned a new case manager who fully recognized her

problems but also saw her strengths. She had graduated from high

school, was very good in math and had worked for several months as

a bookkeeper before her son was born.
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However, at her first appointment, she was despondent and was

hesitant to even talk about the possibility of going to work.

Neither she nor anyone around her believeJ she could change her

situation. Her case manager listened to each of her reasons for

not being able to work and then developed a plan for overcoming

each one of them. First, she suffered from seizures and had been

t..ld by her doctor that they were caused by her being overweight.

Her case manager recommended she get a neurological exam to

determine their cause. It took three appointments over three months

before Ms. Smite took this first step. The test confirmed her

seizures were due to brain damage from a childhood fall and that

they were not severe enough to keep her from working.

Housing was the next problem to overcome. Since she heated

her trailer with wood, she needed to be home to stoke the fire.

Her case manager referred her to the low income energy assistance

program where she obtained help in buying heating oil.

The next hurdle va parenting problems. Since Ms. Smith

was reluctant to leave her son alone, the next three appointments

were spent counselitg her on ways to help het on become wore

independent.

Finally, she vas ready to start talking about possible jobs

and ways to prepare for them. She agreed to attend a Displaced

Homemakers Project prevocation training on confidence-building and

career d.ision-making. Transportation with another workshop

participant was arranged for the 50 mile round trip. Ms. Smith

missed only one day of the eight-week session.

Her case manager arranged an on-site training position for

M. Smith in the local Job Service office as a transition back into

the labor market. It vas an ideal opportunity for her ti learn

about job openings. She spent three months at Job Service and then

found a bookkeeping job in a store in her hometown. She is nou

happily working full-time and is no longer receiving AFDC.
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This multi-step process frcm initial contact to employment

took a full nine months. Each step was preceded by the evelopment

of a signed agreement specifying what Ms. Smith would do and what

her case manager would do to accomplish the task.

I think it's highly unlikely that Ms. Smith would have left

AFDC before her son turred eighteen if this kind of carefully

structured case management had not been available to her.

Three out of four of the groups the Act specifically targets --

long-term recipients, welfare repeaters, and teen parents who have

dropped out of school -- are especially in need of these assessment,

case management, and contracting services.

We strongly recommend that Congress encourage states to provide

these professional services by matching their costs ar the rate

of ninety percent.

CAILD CARE

There is universal agreement that the major barrier preventing

mothers from working is the lack of adequate, affordable child care.

While we are pleased to see this need addressed in the Family

Security Act, the $160 a monto limit on the federal government's

contribution does not approach the going market rate for child care.

In Maine today full-time care costs an average of $286 a month.

In Portland, the going rate is as high as $355. We urge the

Committee to consider increasing the child care reimbursement to a

more realistic level. It is unlikely that many women with children

between three and six will be able to benefit from JOBS services if

states cannot pay what the child care sarket demands.

TEEN FARM PROVISIONS

We understand the rationale behind recuiring high school

dropouts to return to school since this population is at risk of

long-term welfare dependency. We firmly believe that a basic

education is a pre-requisite to economic independence. Hovever,

requiring teen parents to return to conventional classrocne is likely

to be counterproductive because frequently they have not functioned
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well in this setting and have very negative attitudes toward school

and academic learning. Contrary to popular belief, half of Maine's

teen mothers drop out of school before becoming pregnant. Nationally,

sixty percent of females leave school for academic and personal

reasons not associated with pregnancy or marriage. Yet few schools

in Maine are equipped to provide alternative education to teen

parents. Of the 179 school systems in Maine, only 25 operate

alternative education programs.

We recommend that the Act include language requiring states

to provide alternative education programs d igned specifically

foi high-risk female students and teen mothers, if they are to be

required to return to school.

Further, the requirement that teen parents live at home in

order to receive public assistance should be carefully considered.

A destructive relationship often exists between minor parents a.id

their own parents. If this provision is retained, the state should

be assigned the responsibility for assuring that the parents' home

is a safe environment. The teen parent should not have the burden

of proving that it is destructive.

TRANSITIONAL ASSISTANCE

We believe that one of the most crucial elements of this

legislation is the nine-month extention of financial support for

child care and health care when a JOBS participant goes to work.

A follow-up survey of WEET participants who got jobs found that

one-third of them were no longer working. The major reasons cited

were problems with child care, ill health, lay offs, and insufficient

income.

The average wage earned by WEET participants entering the labor

market is $4.52 an hour. Only forty percent of the full-time jobs

have health benefits. Because of the complexities of welfare

system regulations, WEET participants may end up with less income

when they go to work than if they were to stay on welfare. The

strongest work disincentives exist for recipients who get jobs just

above the minimum wage. They earn just enough to make 'hem in-

eligible for AFDC and Me.icaid but may not make enough to cover the
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costs of going to work and caring for their families. Providing

child care and medical assistance for up to nine months after

participants begin work could greatly increase the chances of

their making a successful transition from welfare. Providing this

support for up to one year would further increase their chances.

We also encourage not limiting this support to a total of nine

months in any three-year period. From our experience, a significant

proportion of welfare mothers will fail their first work attempt.

We should encourage them to build on what they have learned and try

again. One important way of doing this is to provide a reasonable

period of transitional support.

A' CRUD SUPPORT ENFORCEMENT

We strongly endorse the principle embodied in this legislation

that absent fathers be held responsible for supporting their children.

For far too long the burden and stigma of single parenting has fellen

on the mother. The provisions for automatic income withholding

and paternity establishment build on existing national standards to

insure that all absent parents are treated consistently and equi-

tably across thi country.

This provision will greatly assist agencies to enforce their child

support orders both across and within individual state jurisdictions.

However, because it 13 not unusual for a state agency to have no

information about where an absent parent works, much less how much

he makes, we recommend further that parties to a court, or adminis-

trative action establishing a support order provide the following

information. social security numbers, dates of birth, names and

addresses of employers,, income, assets, etc. This information

must be available for states to implement the two-year review of

support awards required by the Act.

FURLING

While we recognize and appreciate the fiscal constraints under

which Congress is currently operating, we slat, know that the funds

proposed to implement the Act are insufficient, particularly for

states that have not established strong, state- funded work programs.
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Both Massachusetts and California have faced up to the costs of

implementing comprehensive welfare vsform. California expects to

spend $335 million annually on its work program, GAIN; nearl. two

and a half times the $140 million being proposed for the first

tier of,JOBS program funding nationwide. The Massachusetts ET

budget totals nearly $90 million this year.

Welfare-to-work programs arc cost-effective but the potential

benefits to the families currently living in poverty and to the

public at large will not be realized in many states until the

federal government assumes its full share of the responsibility for

funding, as well as designing, comprehensive solutions to the

complex problem of dependency.

286



284

COMMUN I CAT I ONS

STATEMENT BY SENATOR ADAMS ON S. 1511

Mr. Chairman, I am unfortunately unable to attend these hearings,
but I do want to express my support for the efforts of Senator
Moynihan on this legislation, and my admiration for the
leadership ha has shown on this issue for so many years. He
understood the problems with our welfare system long before those
problems were appreciated by the country as a whole, and he spoke
up about what he saw. Ever since, he has been in the forefront
on this Issue, and has now brought before the Senate and the
country a proposal for reform. I am proud to join him In this
effort as a co-sponsor of your bill.

We now have In this nation vast experience with attempts by the
federal government to directly address the needs of our fellow
citizens living in poverty. We have encountered difficulties in
defining proper roles in this efforts for federal, :sate, and
local governments. We have encountered enormous difficulty In
walking the tightrope between assistance that helps people help
themselves, and assistance that encourages dependency. We have
watched almost dumbfounded the enormous unintended results of
federal intervention on people's lives, thei' decisions about how
to live as families, and the social fabric or their communities.

These difficulties and discoveries have been at times so
overwhelming that there Is a tendency to consider this overall
effort a failure. I vehemently disagree. Without the assistance
provided by the existing AFDC system, countless poor people,
primarily women and young children, would be living in conditions
much more severe than those existing now.

I am proud of the committment this country has made towards
helping Its poor. I think that In terms of ensuring that many
poor have the very basics of human survival that our efforts have
been successful. The challenge before us now can not be met by
turning our backs on this committment. Instead, it must be met
by reaffirming our resolve, examining the history of our efforts
so far, and designing ways to Jo a better Job.

I believe that the bill introduced by Senator Moynihan meets this
challenge head-on. This bill recognizes that federal assistance
has too often encouraged dependence by requiring states to
enhance efforts to provide education, job-training, and Job
placement services to welfare recipients. It recognizes that
federal assistance has tco often encouraged families to break up
by changing many of these policies, and setting up greatly
enhanced child-support enforcement. It recognizes that the
successful transition to independence requires not just cash
assistance, but access to a broad range of support services by
temporarily extending child-care and medical benefits once a
family gets off of welfa-e.
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I would also again like to express my pleasure that this bill
authorizes a demonstration project for Washington state to run
its innovative Family Independence Program as a substitute fcr
the Federal welfare system. The Family Independence Program is a
creative, compassionate attempt to better the lives of people,
especially children, living In poverty.

One of the strong features of Washington state's plan is that it
ensures that welfare recipients will continue to receive at least
the same amount of benefits that they have in the past, and that
all legal rights they currently have in respect to those benefits
remain protected. Fears have been expressed that increased state
involvement in managing welfare programs will result in neglect
and reduced services. I believe that this Washington state plan
puts those fears to rest, and should serve as a model of
responsible state welfare management.

I am proud that Washington State has played a leadership role in
this issue of welfare reform; and I am pleased that
Senator Moynihan has included a demonstration program authorizing
the state to implement this exciting new program in his bill.

Finally; I look forward to a chance to study the comments of the
distinguished witnesses that will appear befo-e this panel, and
hope they will give us guidance as to how this legislation can be
made even better. I am particularly interest-!d in suggestions
that will ensure that this new bill is "user-friendly", and
accomplish its worthy goals.

Thank you.
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SUMMARY OF TESTIMONY BY GOVERNOR HENRY BELLMON,
OKLAHOMA, AT SENATE FINANCE COMMITTEE HEARING ON WELFARE

REFORM LEGISLATION, OCTOBER 14, 1987

In prepared testimony delivered to the Senate Finance
Committee, Governor Henry Beilmon of Oklahoma endorsed S.
1511, the bill introduced by Senator Daniel Patrick
Moynihan, with 54 co-sponsors. Governor Bellmon stressed
the following key features of S. 1511:

o Substantially increased federal funding for employment,
training and education services by state and local
governments for recipients of public assistance.

Governor Beilmon said these services enable recipients
of public assistance to become self supporting and
to contribute to the nation's output of goods and
services, rather than dependent on public assistance.
Governor Bellmon stated that passage of S. 1511 would
reverse the trend in recent years of reducing federal
funding for employment and training services for public
assistance recipients.

o Mandatory coverage by all states of two-parent house-
holds in which neither parent is disabled. Governor
Bellmon said that current federal policies, which
permit a state option on this issue, are "anti - family ".

Governor Bellmon presented to the Committee a report on
Oklahoma's Employment and Training Program for recipients of
Aid to Families with Dependent Children. He told the
Committee that, during the past five years, Oklahoma has
placed more than 33,000 recipients in full-time jobs.

Governor Bellmon said that Oklahoma's outstanding record has
been accomplished through a combination of vigorous job
search, education and training support and unpaid community
work experience. He stated that Oklahoma is now expanding
its tools available for transitioning public assistance
recipients from dependency to participation in the work
force. It is initiating both work supplementaion payments
to private employers who hire public assistance recipients
and mandatory work requirements for absent parents.

Governor Hellman urged the Committee to persist in its
efforts to enact meaningful welfare reform in 1987.

TESTIMONY BY GOVERNOR HENRY BELLMON, OKLAHOMA,
AT WELF REFORM HEARING

SENATE FINANCE OMMITTEE, U.S. SENATE

October 14, 1987

I appreciate the Committee's allowing me a few minutes to

tes,'ify on a subject that has been a long-standing concern

of mine. Hopefully, this Committee and the Congress as a

whole will succeed this yeas in bringing about some funda-
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mental improvements in our nation's efforts to help low-

income families and their children.

For a long tine I have been convinced Oklahoma can make an

important contribution to the national debate on welfare

policy. When I was Governor in the 1960's, Oklahoma had a

very successful work experience program ander :itie V of the

Social Security Act. Unfortunately, that program was

terminated when the Work Incentive (WIN) legislation of 1967

was implemented.

Subsequently, under the WIN demonstration authority enalted

in 1981, Oklahoma has operated a very successful job place-

ment and Community Work Experience Program for AFDC recipi-

ents. During the last five years, these efforts have

resulted in the placing of more than 33,000 AFDC recipients

in productive jobs. We have succeeded in holding Oklahoma's

AFDC caseload to less than 3 percent of the state's popula-

tion, even though the state has undergone a deep and

prolonged recession, with unemployment rates running well

above the national averages.

For the nation as a whole, Mr. Chairman, roughly 4 1/2

percent of the population is on AFDC. So Oklahoma is doing

substantially better than the average state in holding down

its AFDC caseload, despite having a very soft economy and

despite having more adequate AFDC benefits than most of our

neighboring states.

A summary of the key elements in our employment and training

programs for AFDC recipients is appended to this statement.

Oklahoma is proud of our successful program and I believe it

can be emulated in most states.
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In 1978, then Minority Leader Howard Baker and I helped form

a coalition of Republican and Democratic Senators who

introduced a welfare reform hill, which become known as the

Baker-Bellmon Bill. It was presented as an alternative to

the "Better Jobs and Income Program" proposed by the Carter

Administration. Our proposal at that time dealt with the

same fundamental issues that the bill before you today

addresses.

The nation needs reform in its public welfare programs.

More adequate benefits are needed in many states. Two-

parent households should not be automatically ineligible for

benefits anywhere in the country. That is an anti-family

policy. I'm sorry tc say that Oklahoma is one of the 24

states that do not now offer two-parent coverage. I recom-

mended in my first legislative message this year that we add

two-parent coverage. Legislators felt that the financial

situation of the state this past spring did not permit that

to be done. I intend to press vigorously for approval in

1988.

The choice on whether to cover two-parent families, however,

should not be a state decision. Given the Federal govern-

ment's substantial funding of AFDC and food stamp benefits,

it should become a condition of Federal assistance that all

states cover two-parent households within a reasonable time.

I am happy that S. 1511 would do that and I urge you to keep

that provision in the bill.

Our 1978 Baker-Bellmon bill also provided for a federally-

established minimum benefit level and for gradual movement

to that minimum by the states which were below that level.

This is another of the fundamental issues in welfare reform.

I am sorry that both Houses apparently have agreed that it

is not possible to make substantial progress this year on
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that issue. Until some action is taken on that front,

states will have unacceptable variations in benefits with

some states offering totally inadequate benefits.

Adequate coverage and benefits should be provided by our

welfare system for those families meriting assistance.

Coverage of two-parent households and establishment of a

minimum benefit are the two most critical missing elements

in providing an adequate benefit system.

Even more vital, however, is our effort to keep dependency

on welfare to the minimum level essential for protection of

the health and well-being of children. The most challeng-

ing, and I think the most hopeful, aspect of the welfare

reform issue is the matter of preventing and shortening

dependency. As I said before, this Is being done in

Oklahoma for thousands of people each year through our

aggressive and effective Work and Trtaining Programs. Other

states have also been successful in such efforts, and in

some cases have gone beyond us in developing imaginative

work 3nd training programs for welfare recipieats. Congress

and the Reagan Administration unfortunately have been moving

the other way, cutting back funding for the Work Incentive

Program in recent years, fcr example.

In our 1578 Baker-Bellmon Bill we proposed to convert much

of t;-,e CETA Program as it existed at that time into a

program to benefit AFDC recipients. Later that year, I

succeeded in getting amendments adopted to the CETA Legis-

lation to improve the targeting on AFDC recipients. Further

targeting amendments have been adopted since then.

/ Unfortunately, the JTPA Program, the successor to CETA, in

most states, is still not an effective resource for

substantial numbers of AFDC recipients.
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It is a fact of life that if states are to do a good job on

behalf of AFDC recipients most of them are going to have to

do that through their welfare agencies, using the staff who

know the recipients best, putting employment needs on the

same level as health needs, cash needs and other service

needs.

I am gratified that the Moynihan Bill (S. 1511) will make a

major increase in the Federal government's investment in

work and training for AFDC recipients. It is vital that

states be encouraged and assisted to go beyond their present

efforts in this regard. Many demographers are predicting a

severe labor shortage within the next 10 years. Certainly,

most of the 3 million adults on AFDC can be made productive,

contributing citizens rather than persons dependent for

welfare benefits for the long term. Most of the 8 million

children in AFDC families can become self supportive citi-

zens. The provisions of S. 1511 will help to accomplish

this.

Mr. Chairman, the Finance Committee has a golden opportunity

to make substantial progress on one of our nation's most

difficult public policy problems. I urge you to persist in

this important undertaking and to produce a welfare reform

bill this year. As one Republican Governor, I will do all I

can to encourage President Reagan to sign such a bill.

OKLAHOMA'S EXPERIENCE WITH EMPLOYMENT AND TRAINING SERVICES
FOR AFDC RECIPIENTS (1982-1987)

Oklahoma was one of the first states to obtain waivers

under the 1981 amendments to the Work Incentive Program. Our

program includes several elements:

- Administration by the Department of Human Services with

cooperative agreements making available JTPA, Employment

29i



291

Service and Vocational-Technical Education resources. We

have made the training and eployment needs of AFDC

recipients a key part of every case worker's job. We also

use employment and training specialists to open doors with

employers, keep the rest of our staff on track and conduct

job search orientations.

- An "age-of-child" waiver, under which participation in

training, job search and .ctual work is mandatory regard-

less of the age of the child.

- A heavy emptasis on directed job search, but also consi-

derable "coaching" and other help with employer contacts.

- Day care must be available before we require work or

training. Oklahoma has continued to operate day care as

an entitlement program, with no fixed ceiling on enroll-

ments or expenditures.

A community work experience option, under whic.i we typi-

cally have something like three (3) percent of the adults

in our caseload enrolled at any given time. Our CWEP

placements are limited to three (3) months, with the

possibility of extending for up to an additional three (3)

months.

Dnring any quarter, 15 percent of our registrants are in

educational programs.

We are now beginning to implement the work supplementation

program so that we can direct AFDC dollars to subsidies

with private employers, r,cusing on recipients who nave

been on the rolls two (2) years or more.

Our results have been dramatic:

. In five and one-half (5 1/2)years, we have placed 33,500

AFDC recipients into full-time unsubsidized jobs lasting

for 30 days or longer. Computed at the minimum wage

level, these former recipients would have monthly earnings

of nearly $20 million. We know their actual earnings

today are far greater than that.
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. Our data indicates that 3/4 of these persons have not

returned to the AFDC rolls.

.
We apply sanctions to less than 150 registants per year.

. We have kept our AFDC caseload to less than 3% of Okla-

homa's population, compared to a National average of over

4.5%, despite a very depressed economy in the past five

(5) years.

.
We have done our best work with mothers of young children:

two-thirds of our placements are of mothers with children

under six (6). 40% of them involve mothers with children

under three (3).

40% of our CWEP trainees go into permanent jobs, most of

them with the public and non-profit agencies with which

they are placed for training.

Oklahoma is now ready to innovate in another dimension of

work and training which S. 1511 would open. That is employment

and training for absent parents who can't pay child support

because they are unemployed. This along with two-parent AFDC

benefits could, we believe, become a major tool in our efforts

to encourage family formation and ful,.illment of parental

obligations.
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COALITION ON HUMAN NEEDS

BLOCH GRANT MONITORING PROJECT

OVERVIEW OF FINDINGS

The promise of block grants was ates. being "closer
to the people." would De more rcsponsixe to tneir needs tnan the
federal government. wen in the face of ;midget outs, many
expected that states wou.o take advantaue of piocK ,:rant
flexibliity and do a getter Job in providing for d whole range
of human needs. Three years of monitoring four mock grants in
eleven states under a Foru Eoundat.on grant nate snown that the
promise has gone largely unfulfilled.

The studi examined tne extent to unich two basic policy
goals were achieved: first, the degree to wnica scarce resources
were targeted on persons and places of greatest need; and, second.
the extent to which states and local governments could De held
accountable for the expenditure of federal block grant funds by
involving the public in decision-making and by documenting
perf-,rnance.

In brief., the conclusions were --

Many needs of the poor and other disadvantaged groups
were ignored and otners given reiativel,, low priority
as states tendeo to spread dollars and services tninly
across geograpnic areas and population groups.

Service mix witnin block grats often did not address
the most pressing needs of low income populations.

:ncreasindl, for-profit businesses are used as det.very
agents (primarily in ;on traLning and economic devel-
opment) uni,e small, non-profit service providers,
nore accessiDle to minority and other at-risk groups.
arc less J:e to compete for Dlock gran,. contracts.

Public institutions, compared to community-based
aiternatixes, pate Peen protected from funding cut -oaks
whenever possible.

Intended tieneftc.aries of pro-ans ofc.n ine pople
who pest .coos what is needed -- are over repre-
sented on state level advisory oodles. L.von tnong
public officials and professionals on sucn PoardS.
women and minorities are often under-reoresnted
compared to telr presence .n ;nee general copulation.

States rare:' oevon,: e fce:eral law to collect per-
formance data. Valudte proqtams or suggest improve-
ments. On -site coMoilanee ire often irragular,
Infrequent anti ineffective.

ltnough much of this reoort is crItical if olock grants.
snuuid not be interpreted to mean that enanges cannot be made to
correct disparities and inorease account...utility. Indeed. some
states rld''e peen innovatl\ and roue tevona tne letter of the
law to account for the use ,f foeeral funds. 'lost of then have
implemented the consoi-uac,ed programs responsibly. But, by and
large, the monitoring Orunect uncovered little evidence of
creativity or superior manadenent. practices.
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Imaginative fedora. eadersnip could also help accomplish
these goals sit.nout creating meaninuless, burdensome regulations
and paperwork. :f tne fincIngs show anything, IL is tnat many
states will not,, on tneii own, initiate efforts to meet the
nationally recognized and well documented needs of groups such
as children at risk, the r.ardest-to-serve youth and adults,
patents needing child care and lower encore persons .n need cf low
income housing.

Methodology

The Coalition selected four ciocx grants out of toe nine
created or modified in 1161 ,n order to test the bloc, grant
concept. Two of them, educatior and social services, offer a
nign degree of discretion to states. e Job training program
was the most prescripti,e, and community development fell in
between.

Eleven states,, including three of the largest ,n tne nation,
were se,e.ed to represent various regional differences. states
wer,.! also .s.eiected ased on the following criteria:

nign level of poverty

large minority and high-risk :io.ei..aL .ns

presence o: state-coalitions ann to,.
community groups actively interes. loci
grant-relited issues, and

9eograpn...: distribution.

..oxert indicator, sere seidnted ve( Jeeause of
t-e Coal_tion's -tripna,,is en monitoring tne xtent to wnicn low
inxone populations benefit from grants. ,,nxe minorities
disproportionately occuov rants of the 001. it
.micentraxtuns witn,n Stites sere neavl.x ht..,1,1a.,0 as well.
selection was also nasea on an attempt to 0:"re,..nt varvina
types of governanct (e.g. su,,ng executive strong legislature).
state biota grant legislation and administrative structures fc,
implementing blorx grants. 7ae iograpnic distribution of
states in the study omitted representation of states in Lhe
Pacific Northwest because of an inability to identify groups
with vital organizational 1:.terysts in the :nook grant-related
issues emphasized in this study. Saes was an important selection
criterion since rne project was designed to provide reseaarch
data to community organizations ::^o could use it. The sites
selected represent a urodo cross -section of economic conditions
and special populations win suoscantial unmet needs.

Data collection instruments were designed for each block
grant which propel for .nformation in earn of fixe issue areas
of interest to the :oa,icion. Tney are: targeting, service nix.
service delivery agents. program performance and accountabili,,.
Questions wore de-signed to explore (1) the :xt.ent to which program
benefits reacned tnose for whorl they were intended; (2) rite

appropriateness of ine services and opportunities provided for
beneficiaries; (2.) tne degree of Involvement non-profit private
service providers in inolementing programs; (4) rogram
performance and the degree to whicn it is evaluated; and (5) Lhe
extent to whicn toe programs are accountable to the public.

Information collected on the instruments 'lame from state
documents. un-site interviews with state officals and follow-up
telepoone interviews. once state information was collected., key
indicators fur each block grant were used to as,ess performance.
Two issue areas did not easily lend themselves to such an
assessment becaus:. ,,,ey related more to local level `unctions
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than to state 1:unctions. These were service mix and service
deilvr, ouetts. \ tat rd issue area progtom performance. was
also difficult t9 isse,s due to inc absence of uniform per-
forman:e uata a.. f the block grants singled o\ceur ..rN
progra.-1.

Wnere staz oomplied silo statbtorl -arovisions :or
target:nu, _lerfor ian,e Ind accountability, out olu rot:ling conu
wnat was le0a1.% ce,luirec. performance was cot ittercu
"ere "51-at" Incl"Iscg 'ar',etlug oojectives, e\cuegea ,,erforoanee
standards :sre effective aCCOnlaDIIIL' ( 'an:srls
c4an u:r oerfornance was constuoteu arrive
alrerage. inere ,Aro sas t :a:lure to nee: sta:to /r .arc,ting
on'ectiies, erfo :lave s ancatds or insure rtintna. ,r0q: in
accountaolitty. ,taste ,er:.01ma:s-Q. Was cons.deree ke:,-.ont.

ro '10 i;eion, si dlP ,., ,:attstics an0 \a,n
,1 ooNnunit its saoc ,ocal -)tirtscl.:: togs were
ep.orod for 0( f:,e four olo,4 rem
were rani! anu -,n 1rnan sires. :ass sits1,cs
were ucecooeu ,ea aacn involino on- ,f Lao :our
',took grants. a ro is "\aMlned :n te oa se -.1 uc 1 os wet
s,nliar to those e,arl-,:g :or the state 7e0: niwever.
.anfornat.10n on ,ue S:.1Le ario.luers 'nr programs
look an grea,er s,Ini.:_cagce In tats .ocal ....elination 0:: service
uet.iery oca. community gicups ant: [rogran
..,eneftciarles ne,oeu 3 idenczfl, strea9c:ts anc weoKnesses _n the
talma. grants as ,ie iffected tnemselies anc ,ommunitles.

;tae o tae :eiatively scant aata required In tae atimintstra-
Linn of ,,ock ,,riots, as well as the laCK of uniformity from

to state ino toca:itv to locality, nue., of tae Infornaton
w"S !nterVIeWS were Lonnucted sitn state

ang .pea. program officta,s, service pro,,icers one reoresen-
c.,E7 ionnunit- groups. State and .'cal ;inns, reports,
-Iza,tes iht,l airier written laterials were ocilecteg

tae arve--ear porlog.

:t was an....1,:t-oc-.a twat very eifferent issues would
from ,ne locality to "nother even snore 1..:e sane block grant sas
being sttu.ied. allow each case St..1V to L.nruld :n -ts own
wa\ and to pernit t le special con'erns of IOW irS:uMe persons .n
a given community to surface., the data was col:ecceu in a w,.
wh,cn ai,ohea .n e\aninaclen of tne .ce issue areas within to
context of tne sin-31;,a: ocations wnere cnese predras :sets

.1,1.1er,enceo.

.fecaLse he monitoring took }lace over a tares-\ear
,ne nfornat on .ontaict to tits oierview :ela,es 0tfferet
proqran years. Nlthou7n inCIVItIllai state and iota: rets,7-
,:esIqnate %e. s rte, atteMpt Was made in co so mete.

Funds areiv TAraeteo on 6reotesc Need

7ne monitor..nu i found that, with seer.
stites did not target '..)ioc,c etcs .3011.at .71 4:ct,:),, one

areas of greatest need. i':ey would en aal to
accomplish this, ,:egending on tne block grant, tnro,g1
a., wation form.1,s. crtLerla ond'ur prior-
itizing certain groups in servtoes.

,e Chapter li Education Block Grant
:iscretion in .-e Conar.ss s.gulr,m on,i
tnat reVery ,,Cnool a: strict recen\e some :amity ano aa: i'Lln0S be
made ava, -0 :,-in-211bli.c scz-loo.s. se -'nits to
, :Jread the ,-.11011 mount of mono. 0 :)kock %.r
ross tne vountry. ,non 1 is ,11. 1

1,.cei,Ac ,esenreuatioa , ne -ant was

3.00



296

e
A.: nowt; tt ,t t1t '0 I (:(7k,:):, ".1

COS..... Lie., ,UL" . ":1:..tt.en .to. ert t
spar, ttf .... .,o I n tt 1st: tut ntt L.:Acis. states _At
ano . a r.t.tt . t..ot spoe . tteet:s . lost of

.:0 t: ,t t ton .s .ttro ,At A ,n A,A,a r.;,,,..; of t.o1 idron
.1 t to o.tott A o r . ,e Cur \ arm), e ,n ros ,As

sc:too t t A c t s A t : At a :e A % . . . 'ttt, 1. - IS K cot con are I red Lod
t.le s hose N. na se.; a no. or - so A jt'd odut.1-
.0;;. '4, ers -

e = : et: to Ot S tr. C or To/Ina:A
t .. rt n:..ntent- S roJ lett A. Ito Sr'eOA d Ntteos

L.Itut,tc
Lao I 1 sn

qtate L,A.,-,..L. 1;_,.....0 lenoy tarqiie .tt-atlf,: 1 ..s.t. fft.1* ...);

Ie. , :: ,-. It)
CA
DE to -; ' 0
itY 5 . 1

'IL
,lo Al

.1"... t

NA -. \ AA \\ \

-ti .e t ion Loritt,t OX'() t.t, 'tt.., U ('n.%
ntne :ttr ..sa tot .n -.e senoo: alst 0
A, roc., ,toltj" At t- otos: .:r.t.tt stneent s AsAt A. 0'1

neon-, \ oclu. r,_reAt di I.-le L ear.., nor' .1r
st tit ot, .51 t ,tA Att tt ttrao..ts I ttot 1 0ULe.ILun .10,10.. es .

to Chapter II 77.t-nts In 4:0r soroois 1,1.t tItn
\o ',at r st t.,,Av-t...t.: ttat ..terro.ts an o ant na A, .7 0.
'''1.0, All 000t st ;WO I S

. S :" 1.
...i :1. .i.1: -leen sr- :"

4+, ' tont. S at: lost :. A

. .tt o: 41.,-.0r1 . - t . ;P:f:7.1r,, , , . ,..,, 1 -A A

It/ I. .no.er A . _ . t .1 _no . 1St trof. A.1 .t.")

S ,C, 1,11 ton t" 'to . ,ast .10 s sot: .t

30i



297

In -.re Job Training Partnership Act. :he nonitc)rinu pro)ect
off:mod sh.t many national stin..es oave concluueu t.nit service
delivery aaents SDM) are "creinin:." serttna those sno can oe
-2locld in sobs most quickly at the loses,. ;ost. afic.di.se

of JTPA 'lases it aossible to serve only Jout 1 tAe
eligiple c,isaavantaged pouulation anu oecaaoe contia,_,ors .re
reiroursed only after successful p.acements, th.r is a
Ancetulve 'o serve toe most )ob-reauv.

ine s:diore requires that 40 perce': 311,A :onus oe sen-
Qn oath. Most of zne :1 states .,el or within 10 :er.entone

re target. the law also requires that A:DC anu _

sc!moi roo nets no served "equitably" in relation to tneir
-n eligiole aisadvantaaea population. :^e no:. r.-g

p v ' :t :0Lnd tnat s.i,es ire foilino far snort of serviroi rop-
outs. 'nn natione-iy rtalce up 3i oer,:ent of -ne
oo-Ju-a;...+11. in ienu. nonv strc'es were undole to Lae ost-ites
of wnat .aercentane of ?opulacion are r:op-0....

S.\ slates., nowes.(!r, 'et or e\ceedeu lac target for ser,-a
welfare recipients while :wo of tae other fit :al ed to 0 so.
dna _r: "1 old no, note dvdi..,ole the data needeu to etern,ne
how we.. tnis group NdS servca. there are seera: 'ossib:e
e\planallons. FirSt. InCa stipenas ore iy-reto.:\
unavai:.Jle to persons In ::at n-na or rene,:.,a-
rectolencs are 'moma feh wno .save a nedns of siuor- . .-

in rue oroaram. Seoo : :ulv. If a s,ate can
ree!plert in a on C can reatco future weifare

-12;rdoie ire les-Lorene,' and jr' -,outs Nronri_- -":19,0

!0: 1 kotipn ,nu roi2rarls

Welfare Dropouts

\L

'

11

tt

(111. VISaC. ,en.

63
\\

;
71

_-)

1va..10 or

,1 or -ne i-ou .-,: ;

"ara ro ,,moale oecause states aiff in 1:,e ta\ ..efne
droo-out."

State enploynent programs .te rot effectie:' serving sorter
and oinor_ties, groups services desii.net! co net!)
tren oeic.me their nore serious adrriers ,,oynent :n
hen uc%i, or e\anole, tie "entered enpiovment" ,te sds 60
percent for all .17PA pari-cipants but on.o. 2ercent for h:ocks
dna oe' :ent for welfare recipien;s, most of canon are wonen.
Sone star , like Missouri. are undole to -a-oviue on the
presence -.I nioority grouus in tne u_s.uvontdaed
ell :.71e T,opulotion. so It Is -opossin.e to Cell wletner trey
are t.ose to serving nen proportionatolv.

in t-er uifficuiry _n ser. Ina wonen .s re
suiTor -1:1d care, snic. they must nave
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tney are ro to able .0 particiate. \one of tne states nontto.ou
neve significant. .ncr,esed support servtce availability,
thougn four :ave attempted ro moderately _::crease such supl,0-1.
Delaware, ,n fatt, luitttly enacted a pol;cy ',f not offering
su000rt services,, altnotitin now tnev wil, 1,e considered in
ease,- me Li.inuia )1nnino (e)lect ive the first year und,i
block grans w,iJ to snerc less taan the 30 percent ai_oweo m
su:olt sor\ es .nu loniniscrat ton. tSO\s can seeK n hip.- of
tnts cao from tne Aentucty --mys .1.w
fuss fr,r thil. tare S5 e"., (mild up to s.) for u, to 1
than it coos for ,-.11.dren :n :rs rotectivo sys-wn
(1,6 naN cruld).

Best Case Example: INentt.c.:y Is taking NeNea: stews ,
Inorove targetinq. :t nos increased the :.-echeney -etss

from 'alor-et_v to nonth_, 7romiing ass.scanee
SDs failing berInd. :n addition,, tae St., ids .o
tar' ..5' i-rLt le neaus no.lbeho hit,. .5.40511.-w-en -..)-,.).2s Linn

rin......tna the ( )1.ect.on of . a ,r1 ' lc)
1St ic.S .)f I lese .11-ottos. lout') sern-...t.itne , t tee, iv, s.. been
2.72p2 emen7 ea.

Best Case Example: in \,eine, hilere inc Com_ssitmer ,f
honar. ind _ nercent of ,.ne State -raisin';

eine ni .5 :nsil. 'root .1tIS to a °note .4 1.7.ernat .2.e
enoloN nem. -Jr oeen .nsti.tuted. 515.) -ees..2 :or seen

er Cet, \ itt 10:1 . .55.11,2 out In eo:tpdrison t,f the .ier.ie.-2 %sage

at nceneni:: ._.t.9 for : . t for ,s,,ltl.)

, Small Cities Community Development Block Grant
, -yen ->tsi Les used )

.)) -. . .. lent. L lac t
cc, t f1 oh 5,1 noeer . . es t,nen- s 1.. 1, r .J
,,,/ t it .,isL oen) slur \ "OM ,1 reS
e_nst , si -, Le i, ,

Lc 2:1::rastruc:...re ae,:ree
.:- .4nu 10,..etoe .:teas.

Best Cases: :he -oa-stan, las estaDlIsnoc
piceedures whicn 1t claims t,,,sn:rec .n percen- -e

benefir:Jg 11,1 not:era:1% income -iroups. t ift -
on percent of procrim 3ent on ,,at snot on the
,r(iram a %sr,r!..f -11,, :Oh income verso-,5

:".is .4,-ot tea , :-ert aenent. tnres,n41-1 "or
rnin2 i -vi t- ., :1,-1 es C.c.-2.72ent ro reels wall c-n

44,1 :wen crIt.ol: ,.er,c,nstra.)ie -eneftt _ow
or 01305 0,,; t .1 r r _or.s c Ilea su nenefits

tne -,- .e ,70,1JtionS.
\t. wr :eaucen s standarG

71 oerbenr. ne. , - 51 -.ercenz- Oln :num fc--
phol.c Ac 11. : 4-0 - . . t,:c. pro,,e s,,
nowever the e :Rios" - r ,rent sou.d erSUrepercent of :at! ,- 5cV 0%, or moue ra, C 1 rloone
people, fhe state's :dr.:, vvt , -0 ,ousIng, noweNr, 11\e
nroppeu -Jet ,. -ears Isee nett se4*-4,n .

,11stourl. iiso se -,7s .- _ reoc. o, _' es
L. S s1t.,(2r ,fist p (I

ro re -or:se:lc-Lions - krou.nts o. ).
n 2 . the pro.ir n 1 er,

-duc:t Ion jra-t., '_:e, 0.t- 9., 0. lute assIsr . ,,f areotes: .na, ,

sere csit,os. maces it . ims-iss .
111?..'.2.ssarV 5. ,,:1 .511-kiL I . s 'al -.Sts dole...A/es
.irancs in var2.-..tes catelor - 22,- e "s
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rPceived from .ocal :f only .'fl'' .np.,,atIon IS -or
sousing inpro\,-,ment, for nc. All ,uonit
, p,r :,,,As of ,,r0 s ,osslole 'ne .r0,0Ct aa
not ne approvf.a even I.: s

'any -rates a:e tnpler.,n. :L., n.' !.%!1 le.
or-ate an addltIona. ne9at:.e :1.3aCt on t.,e is,--;

it are a: Lc l non ;.rd' : .t 'It!
odan (at-Nan cent,:rs -ecelfl. 1' fa-ds

:ron u re..era! ..0%ernnenc) .s -.), ,tat.! or ,t!

ran,< community 4te. p:eposa,i. 1'-u otn
, v f,crors

n-ocea,,res t ry conslaieran.v
S1'3 +ri

,a ' ,re.ect' c. :0
a-- .es: g ,

:uslnesses .re
. .ronlea.. e - (4'

naLi,., 'so 1 1 . . , "
.entucsy, even -0,1,,a 42 oer,--ent of 1 pro:ect.-.. evaluation

.s on tne city's nunner tm. .,elcenta,,e of ,,ersons In
pove:ty, i lIgh ratinu does lot necessar_:.y predict approval.
rhis 1. especially true necause t.e 'tate receives and awards
SCCDBG orants over a nine-nonta period, so :nat. :here Is rot
always an opportunitl to iuccle a nign-need project aciainst
0,neis snore less flee i .s cenonstratvq.

Best Case Example: he state of -oalstana nos conducted a
coomunity aeveiopment neecs assessment wnicn found jon

creation, loasina renaol_ n and water sewer to he priorities.
Allocations of SCCDBG Linus nave aCCUrCInC.7 ea "c.,
punlic facilltv2s peicen:,, .lousing t.n ne:^ent) and economic
tievelopnen, k, rerc.nt). hnen Lz.p.enented locally, as wii De
seen later, such gocu _nJenins co .lot al6dys prodaoe lood
results.

\est -o :ne Education Block Grant, :ne Title XX Social
Services Block Grant off,rs ne -,osr fie\InIlity states And
loca.iti,is. 'he federal statute recuales parr,Leula. ii.oCatIon
neenan.lsn. to--us fctors 01 tardet.:na crItelta.

fhc monitor,n.: pro !ect fount tnat most .7aAps oo 114..

suto factor,. as ,0,..rn uneoti, uerit
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collects uata on how nano persons served are one _y 1JiP.t
For some programs, especially child care, IdVP tended to
lower incone eligibility standards so that :enes are .argeted on
tne poorest. Nh_le pernaos servIng the greatest :end, this move
has placed a h,:dship on many iow inct.me working people who are
now priced out of the chile :are system. T!e monitoring project
and other studies have shown an overall de:ine in Title XX
child care, with sone states slowly begining to commit their own
resources to increase day care availability.

In tne other direction, the emphasis on children's protective
services entioned above tends to dilute targetinc to low incone
persons because these services are always provided regardless of
family income. Most expe-its, however, believe tnat child
protective services are usually directed mainly at poor families
since they are more likely to be reported to or _n sore regu.ar
contact with the state social service system.

In some instances, the state has favored certain populations
over others in se-ting income standards. Missouri restricts in-
hone care to individuals who are beneath 80 percent of radian
income, while families must be beneath 60 percent of nedian to
receive subsidized child care. In Maine, the 9 percenr of -_ne
Social Services Block GranL going into mental health programs
provides services to people regardless of their encore.

At the national level, one problem with some blocs grants _s
that dollars cannot be targeted to states and loca-ities suffering
from economic downturns. (Several block grants, sucn as JTPA
take unemployment or other fluctuating needs factors .::to account
in making state allocations. The social services and ecuca:Ion
block grants are allocated to states strictly on the oasis of
population and enrollment.)

Louis'ana, which is among several states with growing socia_
service ds due to recent high unemployment in the oil industry,
has twice enacted 10 percent across-the-board cuts socia
services. Two social service offices were closed,, state personnel
were laid off, and social worker travel was eliminated.
restricting eligibility to those whose incomes are under 58
percent of the state median, the state added the reauirement that
clients show that they could not receive needed services
elsewhere.

Best Case Example: Some states t.y to aelp .ow _ncone
working famii,es obtain child care oy subsidizing part of tne
cost while offering it free of cnarge to the poorest. :n Maine,
for example, day care is free for a family of four %nose intone
is less than $1,271 per month while others can oay on d sliding
scale if their incomes do not exceed $1,827,

Service Priorities Don't Always Match People's Nte0a

One rationale for block grants was the belief :':at state and
Local oovernnents, being closer to the people, would !irect
federal dollars to actual community needs, The monitoring project
found this to be largely invalid if one accepts the findings of
national studies which have shown, for example, that extensive
remedial education is needed if disadvantaged groups are to be
prepared to move into the jobs of today and tomorrow. Or that
the widespread problem of homelessness is due in large part to
the disappearance of low income housing. Or that the demand for
day care far outstrips its availability in nost American cities
and towns.

The monitoring project found that all of these areas, and
others of unique community need, receive relatively low priority,
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or at least lower than one would expect. In fact, the service
mix tends to favor programs 'hdt officials nignt find glamorous,
such as economic development, or tnat they would ;lave to spend
tneir own money on. such as computers. if tnev couldn't have the
federal dollars. In any case, tnere were few indications, -f
any, in tne stuuv of _1 states and 2n connunities that block
grants are being used creatively to address local needs. Tried
and true progranst e tnings that states have nost experience
with, are what tney tend to spend the buic of tneir federal
dollars on

Table III: Snare of SCCDBG Spent on Housinu
(percent)

FY 82 FY 84
I.: 17.6 4.7
CA 77.4 3 57.2
DF 58.0 32.0
E.1 13.0 26.0
LA 15.0 4 14.5
,z. 24.0 26.0

tio :0.0 0.0
1, 10.0 3.0
NY 5 NA :A
NC 61.0 3:.0
rx 6 NA *.J

3 FY '83

This does not include housing activities funded with
prior vear funding comni'ments.

5 :he t.S. Dept. of ?usin.-1 aria Lroan _ne.opnent auninisters
he SCC%,ot,.

6 fhP State of :eras -Id v.. nartlelna:2 In USCAA
survey for :\'82.

In the Small City Community Development Block Grant, spendIng
for economic aetelopment both business development subsidies
and public facilities to sen-e industry -- has grown dramaticall,
Sinultanecisly, expenditures for housing rehabilitation have
declined.

The shift in community development funding prio-,ties has
grown eac ear since 1982, the first year that states
administered the sna.- cities block grant. :nformation on the
portion of the olock grant serving housing versus economic
development was voluntarily provided by some of the states to
the council of State Communit', Affairs Agencies beginning in
1982. A comparison using 1981 data would prooaDiy reveal that
tne amount devotec to nousing has shrunk even further since the
program was administered iy the federal government.

Many small cities and towns do,, in fact, nave a great need
for economic development which w,'1 create jt,bs for their un-
employed and underenployed populations. However, SCCDBG
documentation that Jobs are filled coy low and moderate incone
persons is very weak or non-existent. California in 1985 funded
expansion of a ski resort wnich had twice been rejected due, in
part, to over-estimation of job creation. The combined full-
tine-quivalent of ten year-round and 72 seasonal jobs were
estimated .o be create.1, and 89 percent of them were to go to
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low and moderate income persons. Since most of the jobs were
for SKI instructors anc Patrollers who often are s .cents.
sone state residents questioned the benefit to local low 4%c, e
people.

Table IV Share of SCCDBG Spent on Economic Developnent and Related
?colic Facilities

Most Recent Fiscal ; change in ED

AZ

Year Econ. Dev.

21
CA 7 23
DL 0

hY 35
LA id
ME 8 7

MO 33
IL 63
KY 9 NA
NC 29
TX 10 89

FY from :982

84 122
84 NA
84 0
85 91
85 446
85 -56
85 41
84 100
-- NA
84 342
84 NA

Pstinated change from 1983.

8 The State of Maine does rot separate Its public facilities
category into those which are ueneral from those tnich support
economic cevelopnent activities.

9 !..S. Department .1f Housing And Lrpan Oevel.ipment
tea SCCDBG orogran or the state: ,-h.-reforo, that

program ,as noL included :n this study.

1° The State of Texas did not par:_ipa:e in the COSCAA
survey for r1'82.

Another issue in the growth of economic development spending
is the question of whether the investment would not have occurred
witnout tne subsidy. One of the goals of states is to leverage
non-block grant funds. 3ut, when 96 percent of total economic
development funds in Kentucky are leveraged from other sources,
one must wonder whether the 4 percent that comes from the block
grant is anything nore than a bonus to new and expanding busi-
nesses. The state's 27 percent leveraged in housing projects
seens more in keeping witn the idea of making public funds stretch
further by developing partnerships.

States often use JTPA as well as economic development grants
to assist business. Through contracts for on-the-job and cus-
tonized training, they can subsidize the employment costs of
business firms. Such contracts, since they are directly tied to
jobs with the firm, also help the state meet its performance
standards for placing acults and youth JTPA participants in
jobs. Such training rarely includes the remedial education or
skills training needed to enhance tht overall emp;oyability of
the participant. It is geared nore to meeting the needs of the
labor market and less to meeting the needs if the indlividual In
this respect.

Maine, on the other hand, has worked with three businesses
along the southern coastal area to develop model programs to
train and place handicapped persons and AFDC recipients. Working
through a non-profit community development corporation, the

:3 Or'
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assistance to both the JTPA participants and the businesses is
carefully designed and implemented to meet both labor market
needs and the employability needs of individuals. The Targeted
Job Tax Credit is used to subsidize the new employees' wages.
As sound as the projects may be, the cieston arises as to whether
they would be possible in more economically depressed areas.
The new firms (map-raking, wood working and sail-making) are
located in areas frequented by tourists where the unemployment
rate is 2.4 percent and jobs at HcDonalds pay $6.50 an hour. In
the face of such a labor shortage, it is understandable that new
businesses would welcome the help of the state in obtaining
workers. The employers all appear personally dedicated to
helping disadvantaged persons, but evidence is beginning to
emerge that some of the workers have a need for intensive support
services that the SDA is not equipped to provide. Also, one of
the firms has lost a number of the new workers due to circum-
stances beyond anyone's control -- family illness,
hospitalization, child care problems, etc.

While the SDA in the booming Portland area is having trouble
filling its JTPA slots, the unemployment rate in other parts of
the state is much higher.

The allocation of funds based on unemployment nets together
with the limination of the authority for public service employment
under JTPA, in contrast to the former CETA program, creates the
ironic situation where an area under severe economic distress
can tra.1., people but not move tne jobs in which to place them.
This was espec_ ly apparent in Louisiana where the unemployment
rate was 14.2 percent but over one-- .rd of the training funds
went unspent for two consecutive years. Officials explained
that it was useless to train people for jobs that werea't there.

State-level data to determine how much of tne JTPA oloc<
grant is spent on remedial education is not always available.
However, as mentioned above, high school drop-outs are greatly
underserved in reiation to their presence in the disadvantaged
population. In Missourl, one state wnicn kept such records,
less than one percent of the oiock grant funds were spent on
remedial education whicn reached onit 5.8 percent of adult
participants an -.8 percent. of ,-ne youth.

The lack of basic skills L.:a ning is also an issue in --e
Education Block Grant. St,tes ,onitorec spent an average oE
less than eight oercent for rograms aimed at dev#.1oping reading,
writing and computation skills. The great bulk of the block
grant money went into Educational Improvement and Support
Services, much of which pays for computers, media centers, books
and materials. Some of these expenditures supported basic skills
programs, according to administrators who explained that using
this category required less paperwork. The third category under
which LEA's report is designated as Special Projects which would
be comparable to many of the 28 pre-nlock grant categorical
programs which were consolidated in 1981. Curricula to facilitate
desegregation and non-traditional education for women are two
examples. The states examined put an average of seven percent
of their Chapter 2 funds into Special Projects. (See Table V.)

Educational materials purchased with the olock grant .

often available to all students in a school district. A case
study in Gardiner, Maine, nowever, snowed from district records
that children from .ow income schools made far les., ,se of a
media center funded by 'ne olock.grant.

The mix of services under the Title XX Social Services Block
Grant vary widely from state to state, but tne monitoring project
found a heavy concentration of funds on children's protective
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Table V: ?ercent of Chapter II Education Block Grant Funds
Expended. by Subchapter

Subchapter A

Basic S'xills

Subchapter 3
Materials/
Support
Services

Subchapter C

Special
Protects

AZ 14 74 12
CA NA NA *CA

DE 0 100
hY 0 92
LA 5 88 7
ME 10 85 5

MO 5 88 8
IL 3 90 7
NY 16 70 14
XC 39 9
TX 25 69 7

--

Information or remain:my expen:itures unavailable at tine of
writing.

services. including many. sucn as child care, wnere a significant
nunper of recipients are Aiso state protectixe cases. The rectit
58 percent increase in .nit,1 .,huse reports nationwide nay explain
why all 11 states gave top priority to these services.
California, for example, mandated that counties provide eight
services -- six of which relate to protection, plus in-home
support services and information-referral -- ant nade 13 others
optional.

With few exceptions, bloc4 grant funding of child day care
has remained steady or declinea. Other services which have been
reduced include transportation, leaal services,, recreation-social-
ization, and employment. housing, budget and home managenent
counseling. The state of Texas reduced all services other than
family violence Programs, whicn were doupled. At the time of
the last monitoring visit to Texas, legislation was pending to
eliminate child care, :-,11,y ,.fanning and community care services.

In New York. a state ',alien puts a of of its own money into
social services, on,x ercent of the block grant was useu for
child protection. Despite eligioility restrictions, new fee
scales and some serf ice ,rt-oaccs, the state devotes r+0 percent
of its funds to cnild care wnicn is availaole to working parents
with incones up to 113 ,erc,,..nt of tne state median. rhe state's
second largest Title XX nrogran is social group serxices nr
seniors.

Sometimes oovious commun-Ly needs go .nmet wuen ,tates :,,n-
centratP on using o.locx grants to fulfill Traditional, std ---
nandatec roles. In a mountainous county of isentur....., s,rero

people cars and many pay neicn:ors a dollar 4 m.,io ro td-te
Them to the doctor or the county seat, no social services ;lone'
s spent on transportation. Xittea,.y all of tne pluck ..trant
funds are spent on child protectix services anc ,re care :Dr tie
elderly. The only s-ransportation ,onnected to social services
is provided wnen a social worker nas to transport someone ;nr
p'dcement in a treatment faciitty.

Best Case Examples: In Arizona, :e1-Qra. :3 of .:overn-

ment lave :onc.:c_ed a social services needy assessnent anion
coxers .r.e Social Services Block Grant, JTPA and ,t her funding

sources. In Maine, planning Is done pn a relating "arious
target roups t') a tange of po.,sAole one outcome was
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funding for nutrition programs for the elderly and others. The
state also nas set aside a fund for tne emergency needs of social
service clients.

DIscrimiation Cnder Block Grants -- s it i.rowing

ine -(onitoring project ran into sever.l.i indications of dis-
crimination .n the basis ,:if race and sex. It is difficult to
tell anetner cnis is due to tne block grant mechanism, which
relies on states to enforce federal civil riGkts laws. Many
predecessor categorical programs provided for federal compliance
monitoring and required that grant recipients report the race,
ethnicity, sex and age of program beneficiaries. Since states -
usually do not make site visits that specifically monitor for
civil rights law compliance, it generally takes a complaint charge
to bring discrimination to the surface.

That is what happened in Houston's JTPA program when the
Gulf Coast Legal Foundation filed a formal complaint with the
U.S. Department of Labor claiming that the city's Private industry
Council (PIC) underserved youth and Hispanic youth in particular
since they make up a large portion of the 16-21 age group. In
the 1984 program year, the PIC served only about a third of the
youth it was required to serve, spending only 22.6 percent of
the bloc~ grant on youth. The complaint resulted in a settlement
in whicn the city agreed to substantially increase its efforts
to enroll youth.

The iegal services agency also filed a complaint whicn
resulted in the Houston ?IC agreeing to allocate 10 percent of
all JTPA funds to English as a second language services for
Hispanic and Asian participants. At the time of the last monit-
oring visit to Houston, the city was putting five percent of its
funds into ESL.

A case study in Plaquemines Parish, La., uncovered charges
by black residents that the JTPA program was employing white
youth in its local industries while black youth were put to work
cleaning cemeteries, public grounds and roads.

A case study of the SCCDHG program in Caruthersvilie, Mo.,
indicated that blacks were possibly discriminated against both
in the selection of a project and the hiring done in the public
facilities project that was funded. Without consulting the low
income community or, according to official minutes, with the
council, the former mayor decided to apply for a new water tower
that would increase water pressure for businesses and residents
and help lower fire insurance rates. Residents of tne low Alcome
community would have preferred housing rehabilitation to address
the suustandard, over-crowded conditions on theieast side of town.

Instead, the town got t'e water project. Although blacks
make up nearly 30 percent of tne town's population and 62 percent
of those with incomes under 55,000, none of them were hired for
tne water project. 4hen asked about the town's compliance with
Sec.109 of the Community oevelopment Block Grant statute, wnien
pronibits discrimination in any program or activity funded by
CDBG, the officials responded cnat the out-of-state contracror
nirea -o co the worn iau "sone" Minorities on 'is construction
crew. when pressed further about Caruthersville's compliance
v.itn Sec. of the HID Act of :968 which calls for employing
local residents to the ;reatest degree possible to work on CD-
funded protects,, officials said that it just was not feasible to
do so in cnis case.
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Providers Are Increasingly Pubis Anencies and For-Profit
Susi.esses

Tht _ncrease in private industry contracts for JTPA training
and SCCDBG economic developp- t 1. on Indication of the greater
involvement of for-profit t_ntit,es under block grants. In tie
job training program. none of the states monitored had promulgated
policies specifically designed to encourage the use of community
cased organizations to deliver services to underserved, naro-to-
reach population groups. The selection of serivce providers
remained fully at the discretion of the PICs, with the states
providing only the most general, statute-based guidance in tnis
area

Services In t:Ie e-_.:,yment training program are incr..asingly
provided also by community colleges. Delaware, in fact.
authorizes its Department of Public instruction to determine
whicn scnoois will receive training contracts. Non-profit
organizations there, as in other states, have unable to
achieve he nigh placement rates and low costs that contracts
require but which are often inconsistent with the ,.:,,actLy -o
neet the needs of the at-risk groups they were founded to serve.

In Louisiana, many service delivery agents for SCCDBG were
outside, for-profit consulting firms which handle protects from
application through implementation.

State and county social service agencies continue to provide
most services under the Title XX Block Grant. In Kentucky, :hey
consumed 99 percent of the funds, in Illinois, 78 percent, and
Maine, 75 percent. North Carolina, when faced with fandi"g
backs, brought many services "in-house."

In most states, data was unavailable on the e.:Lent to which
non-profit so.ial service agencies are used or whether it 'ids
changed since 1981. Delaware's list of contractors revealed an
increasing number of "for-profit" entities to deliver homemaker
services.

Matching requirements have some influence on determining
what type of social service providers will gpt contracts. 'Alt.':

1981, Title XX required that states put up a 23 7ercent match
to receive federal funds. When the match was ol_alnacen at me
feceral level, many states stopped requiring the match from
service providers. In California, monitors were told this
enabled poorer community agencies in jurisdictions with conserva-
tive governing bodies to obtain service contra,..ts.

Except for public schools, the only other delivery agents
for the Education Block Grant were non-public schools. In Louisi-
ana, where aimost 20 percent of all students are in non-public
schools, 13 percent of the 396 non-public schools did not
participate in the block grant program.

Best Case INaseles: Delaware's social services contracting
guidelines encourage affirmative contracting with minority and
women-operated organizations, proximity to the client population
and community-based, non-profit providers. New York and North
Carolina have enacted similar policies.

North Carolina, which still requires a 25 percent match for
most service contracts, has provided a more favorable 12.5 percent
match for in-home services, 10 percent for family planning and
zero for child care.
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Governments "Closest to tie Peon.e" Often Fail to Talk ro Them

One feature of many Great Society programs was the concept
of "maximum feasible partielpatior" by the people affected in
designing programs, impementing them and holding than
accountable. when many of the anti-poverty programs were mergea
into block grants in i98i, federli regulations specifying such
participation were abandoned under the rationale that _t .ou-d
cake place naturally since state and local public officials are
"closer to the people." The monitoring project revealed that
very few states have adopted procedures to obtain such input
beyond what is still required by federal law. Furthermore, most
of them have only minimai representation of affected populations
on the advisory bodies that they do have.

In eight of tne Pleven states, no students were on the
state advisory committees (SACs) for the Chapter iT Education
Block Grant. Though the Chapter 2 statute does not require that
pupils themselves be memoers of the SACs, states sensitive to
the special needs of 9uolis might be expected to include pupils
among SAC membership. e.aware, Illinois and Texan were the
only states in the study to do so.

Arizona and New York had the largest representation of
liarents of elementary ind secondary students serving on the sAC
with 21 and 10 percent -esoectively on the committee. MInorIty
representation was eitner non-existent or far below tneir repre-
sentation in the scnool-,qed popuiation. The state of Maine
used its rsoaro of FA:l._11.1011 As tne required advisory (-ommittee.
In most states,, local aeministrators nave the largest nurnier of
representatives, ana _n some, like California and Louisiana, the
state legislature is ned-;1(y represented. Classroom earners were
fairl.: heli represented in most states, along with other educa-
tional professionals.

Table VI: Representation on Chapter 2 Advisory Comml:tees (Selected
Categories)

Total Pupils Parents * Blacks ilspanics

AZ 19 0 4 0 3
CA 23 0 - - 2
DE 22 1 1 3 0
KY NA NA vA NA NA
LA 24 I 3 0
ME 16 0 0 * *1 0
MO 23 NA ,

2 0
IL 14 i 2 1 0
NY 40 0 4 b 0
NC 18 0 0 .,*

3 0
TX 14 1 1 3 3

NA - Not available.
* Persons who were placed there as parent representatives.
** This does not mean there are no SAC members who are parents.

The majority of states had no representatives of the popu-
lation eligible for JTPA services on the State Job Training Coor-
dinating Council. Minority groups were more adequately repre-
sented on the policymaking body than on comparable bodies for
the other programs in the study. Women, however, were greatly
under-represented given the large portion of economically dis-
advantaged persons who are women and wno are the subject of
programs to put AFDC mothers to work using JTPA.
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Table VII: Selected State Job Tra-..nir coordinating Counc.1
Reuresentation toercent of membersnip)

Hignanic B.ack
other
Minority ....omen

Inc. Ellg.
Ponu:atIon

Advocates
for

Inc.EI:z.

VZ 24 7 3 11 0 nvCA .. 7 J 2-: 0
DE 4 4 0 23 0 0
NY 0 d i 12 0
LA 3 2: 0 ).

ME 0 0 0 13
Mo \A NA N1 , 3
IL ..' 27 it .. G
\I .A 'A ,i A %A AANc 0 ..1 0 :3

States tend to use a variety of bodies to advise on the
implementation of the Social Services Block Grant, though there
exists no requirement that such bodies be established. Most of
them have other responsibilities as well. For example. Arizona
uses its regional councils of government; New York, a block grant
advisory council; and North Carolina, its Social Services Commis-
sion. Delaware and Illinois had specific Title XX advisory com-
mittees. The monitoring project did not collect data on the
composition of these groups.

Best Case Example: The state of Louisiana conducts annual
public hearings throughout the state on its Social Services
Block Grant plan. While such hearings are not required, they
provide members of the general public, providers and their
staff, and occasionally clients, an opportunity to bring their
concerns before social service adminisrators. The state's now
defunct welfare advisory board formerly advised the Department
of Health and Human Resources on social service policy. A new
advisory group for block grants which will perform that function
is now being organized.

The Small City Community Development Block Grant does not
require that there be advisory group. Only three states in the
study established such a body, California, Louisiana and Maine.
All states monitored complied with and passed on to subgrantees,
the requirement to hold public hearings.

The extent to which public participation influenced policy
was difficult to ascertain. Practices varied somewhat from
state to state on such things as the frequency of meetings and
hearings, time to review proposed plans, method of giving notice
and availability of documentation. In general, there were few
indications of real efforts to involve the public or affected
groups in the determination of how block grant funds would be
used. More often than not, local officials and consultants
were most significantly involved with and occasioned participation
by members of the general public.

Best Case Example: The State of Maine not only holds annual
public hearings in three areas of the state, but it requires
that localities applying for assistance: organize local citizen
advisory boards or steering committees; hold a separate public
niaring to review CIXA proposals for funding; provide low and
moderate Income persons an opportunity to comment on proposed
activities; and document through hearing minutes, newsclips and
copies of notices, than ample opportunity for pulic input took
place.
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Great Variation in Record-Keeping for Evaluation

One of the greatest changes the 1981 block grants produced
was a reduction in the amount of prbgram data required to ba
reported to the federal government. By and large, states have
not created new data bases or evaluation tools using information
beyond that now required by Washington. In fact, the lack of data
and an absence of uniformity from state to state hampered the
project's ability to monitor and analyze block grant implementa-
tion.

In all block grants, in all states, data available is
oriented almost entirely to straight-forward reporting of dollars
expended on various activities or acquisitions. The extent to
which the programs furthered the purpose expressed in the
statutes, such as "to improve elementary and secondary education'
or "to reduce or eliminate dependency," was virtualiy never
addressed in an evaluative manner by either states or ioca.
governments.

Most state officials felt constrained by the Chatper II
block grant statute from requiring much reporting by :ids. The
most frequently cited reasons for this constraint were the
enormous amount of discretion afforded local scholl districts in
designing and evaluating ,heir programs, and the stature's
objective of reducing "budensome" paperwork. One offic,a, said
that the recent technichal amendment to the federal idh
requires states to certify that LEA plans meet statutor require-
ments may give the states a feeling of having more antnorztv to
demand more complete reports. Most of then have only asKec :,EAs
to report the number of dollars spent on each of ,ne nree
chapters, the types of activities conducted and the methods the
planned to employ in evaluating program performance. A few
polled local administrators on their opinion of various aspects
of the program, but the bulk of tne answers were either un-
revealing or self-serving.

At the local I 'el, school administrators sometimes had a
better sense, or even iocunentation, of the effectiveness of
programs supported by the Education Block Grant. In New Or;eans,
for example, pre- and post-testing of teachers trained in computer
instruction methods revealed a 45-1013 -lercent effectiveness
rating.

In tne Social Services Block Grant, repor's usually rons13:e:
of dollars spent on particu.a: services, the numbers of persons
served, And the types of of --,eff*,cos ,Iffered. %orth Carolina,
Cait:ornla and Delaware al.' not nave s(!-tire expenditure data
broken down by county. %lost state, nave ,:ontinced to report tne
numoers of clients wno rece1%," ,,mites :)1,, reason of income
although the federal goernnent no lorvier requires suen data.

Very few, however, report racial and other characteristics of
beneficiaries.

Best Case Examples: Louisiana collects data on the :umber
of women receiving social services (75 percent of all clients)
and blacks (81 percent), as well as income-eligible (33 percent).
This was the only one of II states to do so. Louisiana also
keeps qualitative as well as quantitative measures of performance
that can be compared to tne ar services plan. tnlle some
other states, Title XX e\pendit, es are tracked separately from
otaer social services. Furthermore, when standards are not met,
Louisiana requires corrective action within six months.

The federal JTPA statute is the most prescriptive in terms
of block grant performance standard documentation. States are
required to report entr,,d employment rates,, average wage at
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placement, cost per participant who entered employment and similar
data for youth and welfare recipients. Over the three year study
period, states' management information systems are more routinely
developing performance information by participant characteristics
(i.e. by sex, race. family status, etc.) Follow-up information
on successful and unsuccessful terminees is extremely hard to
obtain, however. Only one state, Maine. made available data on
all unsuccessful terminees and anal) a I the reasons why
p.ticipants Lille.: to complete the cogram. These data were
not available by participant charactoristics. Information of
this nature might be extremely useful to state program Manners
w:-.) seek to imporve participant retention rates. A problem
encountered in Louisiana revealed that lax state follow-up
monitoring even of successfully placed participants. at the SDA
level allows serious problems to go undetected.

Best Case Example: The state of Maine documented the reasons
for unsuccessful terminations of JTPA participants. The federal
Government will now require all states to conduct follow-up
monitoring of a 25 percent sample of all JTPA terminees.

All states required annual program performance reports of
activities completed and funds expended under the Small Cities
Community Developmnent Block Grant, even though the federal
Department of Housing and Urban Development has no uniform
performarrie reporting document that it requires states to
complete. A draft form has peen developed by HUD and circulated
to tne states. (X, information was available from Texas, and
New York has decided to :et the raderal government administer
the orograr.) Califorma ana Maine required tnis information
from grantees op a cqarteriv assts. and Delaware requires An
opdtte snowing progress wita ach dra%down of funds.

The federal statute requires only that lobs created through
economic :evelooment ne "nage available" to low and moderate
income persons. Most stares. therefore, require that applications
estimate how many jobs will be LMI but do not nonitor whether
the jobs actually go to persons whose former incomes qualify
under the standards.

In contrast. data on the income of persons occupying rehab-
ilitated housing is more reliable and relatively easy to obtain
before and after the project is completed. Since states need on:y
ensure that 51 percent of their total block grant funds meet the
LMI standard, they often try to meet it through housing, public
facil-ties and other community projects, where benefit is easily
identifiable. Missouri, for ex mple, collected no performance
data for any projects other than housing rehab. Often,
documentation of low and moderate income benefit ,s required
with the project application but not after completion.

Best Case Example: In Louisiana, state staff make pre- and
post-award site visits to verify the income status of workers
hired by econonic development projects and the occupants of
housing pro;ects. Nevertheless, the monitoring project, 11 1.,nat
it thought would be a model case study, uncovered wage,hcur and
health/safety apuaes by an employer who had receil.ed both a JTPA
contract and an SCCDBG loan.

CONCLUSION

"...To promote the general welfare" is one purpose accordec
the feder.:1 governnent in the Constitution. Xi: ,octal policy
and prograns have flown from that grant of authority, guided
over the years by a national vision of social neens and solutions.
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The welfare that has concerned the natio hds encompassed
the poor, minorities, the aging population, those who are phys-
ically and mentally challenged, women, the unemployed and im-
poverished communities. Programs have evolved from the national
government, along with the financial resources to carry them
out. Then, in recent years the evolution turned into a
devolution.

Devolution of major federal social responsibilities to the
states is a concept rooted in the belief that geographically
closer social programming means better social progranming. Its
adherents maintain that states are fully willing and capable of
ca-rying out national purposes, that only states can tailor
prog:ams to local needs, and that states, because of their
physical proximity,, ,An ae held more accountable LO the people.
Blind :onfidence i,, s come -spun concept created the block
grants of Cle 1980's ...A forms the rationale for aew experiments
in devolution.

Such confidence is not supported by the research undertaken
in this study. The uneven implementation of block grants reveals
sound capabilities in some cases but striking weaknesses in
others. The population groups in most need do not automatically
gain the attention of state and vocal policy-makers. The
endowment of new state and local discretion does not routinely
result in the delivery of services needed locally. State and
local officials have not gone out of their way to gather the
ideas of the public in general or the public in need of services.
There is probably less accountability for public funds today
than when the federal government guided the programs examined in
this study.

The findings of this study lead us to believe that the
federal government must establish a vision, policies to implement
it and the parameters to guide public action. Federal resources
should be proportionate to tne value that we, as a nation, place
on any particular national purpose, be it education, lob training,
community development, social services or any other goal. There
is no reason why administration of such funds should not take
place at the state or local level. Indeed, it is here that
fine-tuning can account for unique local circumstances. It is
irresponsible, however, for national purposes to be carried out
in the absence of strong federal guidance and oversight.
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Jon C. Fleming
8750 Cordial Rd
El Cajon, CA 92021
November 03, 1987

Ms. Laura Wilcox
Hearing Administrator
U.S. Senate
Committee on Finance, Room SD-205
Dirksen Senate Office Building
Washington, D.C. 20510

I am totally against mandatory wage assignment in California and nation-
wide. I feel wage assignment has merit for the future when the laws are equal
and fair. The laws are so unjust and unfair that there is little or no faith
in our Justice system now. I call it court ordered child stealing and child
abuse. There has been evidence that approximately 6% of fathers who have
Joint Custody don't pay child support and approximately 702 of fathers who
are denied their children don't pay child support.

I know that when I went to court I was denied my son except for every
other weekend visitation and ordered to pay 50% of my salary for family
support. My ex-wife worked and lived with her boyfriend. I fought and got
joint custody 50% and child support reduced to 20% of my pay.

My ex-wife married the guy she was dating while we were married and
bought a house. She went back to court seeking sole custody and an increase
in child support. The Judge ordered a phychological evaluation and asked if
we would standby (agree to) the outcome. We all agreed. The Phychologist
highly recommended joint custody remain as is with 502 or it would be
phychologically damaging to the child. My ex-wife said she would not abide by
report and insisted on sole custody. The Judge said Te didn't believe in joint
custody and didn't like the fact that the state passed this law and shoves it
down his throat to enforce a law he don't like. re awarded her sole custody
and gave her an increase in child support. This forced me to sell my home or
claim bankruptcy. I sold my home.

I requested my ex-wife to sign papers for my employer for voluntary
wage assignment. St.e refused to do so. My ex-wife went to court and said
I was behind in child support. This was done without my knowledge. I was
not behind and I can prove it. The court attached my pay for mandatory
court ordered wage assignment of child support plus the amount she said I
was behind. I could go on about the injustice such as being denied community
property because the Judge said he didn't care about any crummy property.

I feel that until a father can get a fair trial Ly an unbiased, impartial
Judge and a right to defend himself, this wage assignment should be tabled.
The whole divorce system needs to have a major overhaul first. The courts
need to consider the best interest of the child first.
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Sincerely,

JON C. FLEMING
Father
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WRITTEN STATEMENT OF

HOWARD E. PRUNTY
DIRECTOR OF ADVOCACY

FAMILY SERVICE OF GREATER BOSTON

AND

MEMBER AGPTY OF FAMILY SERVICE AMERICA

I an Howard E. Prunty, Director of the Coster for Advocacy at Family
Service of Greater Boston (FSGB), a nonprofit nonsectarian human
service agency. FSGB and its predecesor organizatiJns have provided
support services to families and individuals in Boston and its 38
surrounding communities for more than 150 years.

We are a member of Family Service America, a national membership
organization with 298 member agencies. It was organized in 1911 and
exists to lead a voluntary movement concerned with the quality of life
in North America. It is linked by three major principles:

o To enhance the capacity of member agencies' abilities to
strengthen family life.

o To advocate for and work directly on behalf of families;

o To act in partnership with significant institutions in society
to improve family life.

Family Service America also sees as its responsibility to
research and report on shifting social trends and their effects on
familiy and community life.

Today, I ',tent to express the gratitude of Family Service America
and Family Service of Greater Boston for the historic and substantive
contribution of Senator Moynihan with regard to families and the kind
of public policies that can improve the quality of family life in
America. We think the welfare reform proposal before this Committee is
one of importance and represents an improvement over the present AFDC
system. We do have, however, some concerns with certain provisions in
the Senate legislation which we think deserve the attention of the
Finance Committee and which will be addressed in this written state-
ment for the record.

Increasingly, Americans today sense that society's most important
institution, the family, is in trouble and needs attention. Such
concern is not being ignored, but progress toward a solution is piece-
meal and slow. There is a national consensus that something must be
done to strengthen family life; however, a common approach and a
coherent policy agenda that would address the root problems have not
emerged.

There presently does not exist a comprehensive family policy,
despite the rhetoric we hear from politicians and the administration.
Yet, there are ongoing, intense, national debates on family issues,
such as child care, welfare reform, family tax credits, etc. We
believe that such debates are occuring in a vacuum and that they
suffer from the lack of an agreed upon family policy that can serve as
a substantive agenda to strengthen families: all families, irrespec-
tive of their structural form, e.g. traditional, two working parents,
single parents, etc.

We agree that major revisions in the way income support programs
are structured are long overdue. It is our view that a welfare
system that balances the concepts of opportunity, obligations, and
adequate benefit levels should be at the heart of any welfare reform
effort. Instead of maintaining a system primarly concerned with
income support -- a way station or a dead end -- for those in need,
we would prefer a program that has at its core eal employment and
training options. Such a program would provide opportunities that
would help people move off welfare and into self- sufficiency.
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To present the specifics of our view of welfare reform ma clearly
as possible, I will structure my comments along the following lines:

o First, I will provide a statement of our policy on welfare;

o Second, I will discuss work, welfare, who should participate
in employment/training programs, and how limited resources
should be allocated;

o Third, child support;

o Fourth, jobs.

Our policy statement is as follows:

Work should be enccuraged, but we oppose work requirements as a
condition of eligibility for benefits.

Unemployment, underemployment, job discriminationm lack of educa-
tion, training, and retraining are serious problems in our country.
We support the creation of programs to correct this situation so that
job opportunities will be universally available to all who are seeking
them. Emrollment in such programs should be voluntary. It is the
responsibility of the federal government to do this.

Our experience collectively (Family Service America) and
individualli (Family Service of Greater Boston) has coavined us that
stoat welsre recipients long to be self-sufficient and will seize every
opportunity to become so when programs are deemed to be genuine.

We think it is becoming more and more clear in the case of
employment for AFDC recipients that one of the greatest barriers to
even greater participation in employment training programs is the lack
of child care and intensive support services. Given those supports,
we believe that such programs would have more voluntary participants
than the ernes could adequately absorb, thereby making the harsh
mandatory work requirements superfluous. These are big ticket items
but are absolutely essential ones if the program is to succeed. If
the federal government is serious about its intentions, then the money
must be allocated. Absent those allocations, this program will
represent just one more time that the Congress has failed to take the
steps necessary for helping families become truly independent of the
welfare system.

We strongly support thoen provisions in the legislation that
target the "long-term recipients." They are likely to be teen parents
who have never worked, chronic welfare recipients, individuals who
have less than sixth-grade mathematics and reading skills -- who have
few marketable skills, severe language difficulties, and minorities
who have experienced job discrimination. It is estimated that this
group represents approximately 33% of the case load in the welfare
programs of most states. We would like to see this targeting
approach/concept tested through demonstration projects in several
states.

What do we see as necessary in order to help those who cannot go
it alone? We would like to see a program with many components that
would go far beyond anything currently under consideration. We would
like to see intensive, supportive services available to every
enrollee.

Our experience in providing comprehensive, supportive services to
out-of-school youth enrolled in two alternative educational/training
programs may possibly serve as a prototype. In that project, we have
endeavored to provide applicants with individualized, supportive ser-
vices to help them exercise the discipline and foresight necessary to
succeed. The bottom line is to provide every resource to help them
find and keep a job.

The provision of quality child care is critical. It is not an
option, as a lack of affordable child care necessarily results in
rejection of what would otherwise be a way out of the welfare trap.
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We have greet concerns about the requirement that all parents
with children three years of age or older must participate in some way
in job training activities. We believe that no mother of a child
under 16 should be required to leave her home if she believes it is
not in the beat interest of her children. Experience indicates,
however, that when genuine training and employment programs are
available, with the supportive services described, no mandatory re-
quirement of any kind is needed. People will -- and they do now --
voluntper for such programs.

CHILD SUPPORT

We were pleased to see that child support enforcement regulations
were an integral part of the proposed legislation. We believe that
parents have an obligation to financially provide for their children
to the maximum degree possible. If not done voluntarily, provisions
should be made to collect such payment automatically.

There should be no expectation that increased collections will
have an impact in reducing the welfare rolls; however, there would be
an expectation that family obligations would be met.

JOBS

Providing training and supportive services to prepare people for
the world of work is just one part of the two-step process. Having
all these recipients, the question is: Will there be jobs available?
Will the economy be expansive and strong enough to absorb these new
job seekers? If not, is the federal government willing for at least a
short period of time to be the employer of last resort? If the answer
to these questions is in the negative, we can think of no more effec-
tive way of raising and squashing expectations.

We urge this committee to use all of its considerable influence
to modify elements in the proposed legislation and to construct 3
program that truly encourages the attainment of self-sufficiency of
families through such features as:

o Training opportunities for real jobs;

o Individually tailored/job placement plans freely chosen by the
participants;

o Adequate day care on a sliding-fee scale basis, freely chosenby the parent(s).

Such a program would truly help families, rather than punish
them, and it would have widespread and enthusiastic support.

The cost for such a program is significant; however, the cost of
not making this investment is much greater.

Thank you for the opportunity to present these views of Family
Service of Greater Boston, a member agency of Family Service America.

t

32" )



HDN ARO SCHIA A RR
fud,Csai

316

(goort of Ilkurtsasc-- -
nnsus :11111.irinl Tenter

301 gc, 1001

(Topeka, *igansna 61;612.1507

October 14, 1987

Senator Lloyd Bentsen, Chairman
U.S. Senate Committee on Finance
Room SD - 219
Dirksen Senate Office Building
Washington, D.C. 20510-6200

Dear Senator Bentsen;

(913) 296-4873

It is my understanding that on October 14, 1987, your
committee had a hearing relative to welfare reform which
included discussion of S.B. 1511. I am taking this opportunity
to comment on one provision of S.B. 1511 I believe should be
deleted from the proposed legislation. The provision requires
that every court-ordered child support obligation be auto-
matically reviewed by the court every two years for possible
modification. This would create a great burden for the court
system and be an administrative nightmare. While I am
sympathetic to the concept of insuring adequate financial
support for children, I am very concerned about the practical
application of such a requirement.

Fulfilling such a requirement will be an excessive burden
on judicial and nonjudicial personnel and resources to the
detriment of child support enforcement activities. Staff and
court time now devoted to child support enforcement activities
will have to be diverted to establishing and administering a
system for identifying cases appropriate for the two-year
review, locating and contacting the parties to secure current
income information, monitoring the receipt of income infor-
mation, following up on cases in which the parties do not
cooperate in providing the requested information, computing the
support obligation, conducting court hearings, and issuing the
modified orders.

Significant strides are just now beginning to be seen in
the area of child support enforcement. It would not be bene-
ficial to families in the long run to increase the amounts of
support to be paid, if the enforcement resources are not
available to insure that the child support payments are
actually paid. The emphasis should remain on child support
enforcement activities, and modifications for support should
remain a secondary concern and handled on a case by case basis.

I would urge you to speak out against this proposed
zeggirement for automatic periodic review of all child support
obligations.

HS:sa

85-457 (324) 321

Sincerely,

71400,41,

Howard Schwartz
Judicial Administrator


