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WISCONSIN LEARNFARE PROGRAM

MONDAY, JUNE 18, 1990

U.S. SENATE,
SUBCOMMITTEE ON SOCIAL SECURITY AND FAMILY POLICY,

COMMITEE ON FINANCE,
Washington, DC.

The hearing was convened, pursuant to notice, at 10:00 a.m., in
room SD-215, Dirksen Senate Office Building, lion. Daniel Patrick
Moynihan (chairman of the subcommittee) presiding.

Also present: Senator Kohl.
[The press release announcing the hearing follows:]

[Vress Hehka-.,e No -, June 12. 19 01

FINANCE SUBCOMMI'IrEE TO HOLD HtEARING ON LEARNFARE; WISCONSIN
DEMONSTRATION PROGRAM TO BE Focus

WASHINGTON, DC--Senator Daniel Patrick Moynihan, Chairman, said Tuesday
the Senate Finance Subcommittee on Social Security and Family Policy will i.old a
hearing this month cn the Wisconsin Learnfare Program.

The hearing will be on Monday. June 18, 1990 at 10 a.n. in Room SL)-215 of the
Dirksen Senate Office Building.

"In the Family Support Act of 198S, we changed the Aid to Families With De-
pendent Children Program from merely an income maintenance program to primar-
ily a jobs program. Our message was clear: parents-both parents-must provide for
their children. Fathers must pay child support and mothers must be provided job
training. We modeled the Act after innovative experiments in several states," said
Moynihan (D., New York).

"At this hearing we will explore a very different type of experiment: the Wiscon-
sin Learnfare Program. Learnfare is based on a wholly dfferent premise. namely,
that just as parents have the responsibility to support ther children, so, too, welfare
parents have the responsibility to assure that their -hilden attend school, It is an
idea not without controversy, but worthy of inquiry, and I k,,)k forward to learning
more about the program," Moynihan said.

OPENING STATEMENT OF ION. I)ANIEl PATRI('K M()YNllIAN. A
U.S. SENATOR FROM NEW YORK, (iAIRMAN OF TiE SUB('COM-
MITTEE

Senator MOYNIHAN. A very good morning to our witnesses and
guests, and to our distinguished colleague and friend, Senator
Kohl, who in the first instance requested this hearing and is going
to join us this morning.

May I say how refreshing it is to see a large audience and group
of witnesses and concerned citizenry on a subject having to do with
child welfare. This is not necessarily our normal experience in the
Finance Committee. When things like this come up we are lucky to
have a Corporal's guard on a Monday morning. For those of you
who do not know, on the other side of that wall is the famous
"Gucci Gulch." You should see us when we have an oil and gas



bill, it is filled out there. But when children are involved you can
usually shoot deer in the hallways. So we very much welcome you
here.

I have just a few brief remarks which I would like to make
before asking Senator Kohl to speak. I would like to say that this is
an overview hearing, of course. But we meet for a purpose which
has become increasingly common in recent years which is for the
Finance Committee, which is responsible for Social Security mat-
ters and Social Security which includes Aid to Families With De-
pendent Children, and Medicaid, which is to say what we call wel-
fare, we find ourselves meeting to discuss an innovation that began
at the State levels. That old theory of Federalism works. It prob-
ably works in cycles.

In the late 1970's, early 1980's, when it became quite clear noth-
ing much was happening in Washington and nothing was going to
come out of Washington, Governors began to innovate and start
programs. And, indeed, the Family Support Act which passed in
1988 and which was the first major change in the welfare system
since in began in 1935, was very much the initiative of the States.
We called it the Governors' bill and made that point.

What we tried to do in that bill is establish a social contract.
What had been called welfare began in 1935 in the Social Security
Act as a temporary widow's pension, meant to tie us over until sur-
vivor's insurance became normally available under Social Security.
And the typical recipient was described as a West Virginia miner's
widow. The subject of family support did not come up. The man
was dead. The subject of employment did not come up. Women did
not work in coal mines. It was just that-a permanent condition
that would stay that way.

Now a half century goes by and that does not describe the popu-
lation on welfare at all. The majority of children have male par-
ents who are simply absent. Female parents who are not in the
work force when most female parents are in the work force. That is
what distinguishes this group. They are not in the work force. And
they do not get child support.

So we have said that under the Family Support Act that there's
a mutual obligation. Society has to help people get themselves back
on their feet aid they have to help do so. Welfare is a transitional
matter and we know that for about half the population it is. These
are typically more mature people, who have family, marriage prob-
lems and welfare is a transition, like unemployment insurance.
They get themselves back together and they go off on their own
and don't need much help or advice from anybody.

There's the other half, however, that is very deeply in trouble.
They ge4 into welfare very early. They have very few skills of han-
dling themselves in a larger society and sort of drop out. This is
not a small program.

Now we are going to hear from our very able Assistant Secretary
for Family Support, Ms. Barnhart. She is going to start tracking
this for us. She has agreed to try to get a series going, to project
how many children will receive welfare before reaching age 18. But
we make a reasonable estimate, defensible certainly, that almost
one-third of American children will be on welfare before age 18-



one in three. This is not a rare event, save in certain inner cities, I
think more of that to the contrary.

I estimate that in my city of New York, about half the children
born in 1980 will be on welfare. Cities like Washington, two-thirds.
It is the normal experience. It is surprising that it can happen that
anybody is on welfare in Wisconsin, because Wisconsin is a place
where nothing ever goes wrong or rather, everything works so well.
But if you have this condition in Wisconsin, you may know that it
is something that is across the national range.

We have been surprised and interested in the innovation in Wis-
consin in the effort to change school outcomes, which is very
normal. And we have known for a very long time now, we have
known for a quarter century, that school outcomes are not easily
explained and certainly not easily changed.

I recall in 1963, in the summer, when President Kennedy's legis-
lative program was sort of dead in the water, one morning when I
was Assistant Secretary for Policy, Planning, and Research and As-
sistant Secretary of Labor, I just noticed a little item in the Wash-
ington Post that big that said that General Hershey, the head of
the Selective Service Administration, had once again submitted his
annual report. The fiscal year then began July 1. And once again,
half the persons called up for the draft were either rejected be-
cause they failed the mental test or the physical test or both. And
that seemed to be an interesting way to say a large number, a high
number.

We proposed to the White House that we look into this and see if
you corrected or get a good sample, what would then be the nation-
al experience. We prepared a report. President Kennedy was very
much interested in that. We had it ready on January and it was
given to President Johnson. It was the only data we had for the
war on poverty; and it was called "One Third of a Nation." We
found that if you had a full sample, a third of the young men turn-
ing 18 would fail the Armed Forces mental test, physical test or
both.
-There were enormous ranges. That is the big thing we found out.

The same test was given everywhere, and as regards to education it
was "The One" same test. The same testers-the U.S. Army. But
whereas in some States the failure rates on the mental test got up
to 35 to 36 percent, in some States it barely existed. I say to you
that your neighbor to the West, Minnesota, had the lowest rate-
2.0 percent. I think Wisconsin had a bit higher. But, I mean a test
with failure rates lower than that you do not have a mental test,
you have something else. Whereas, other places would have 10
times that.

So obviously, you know, you can have different people-people
behave differently, function differently, you get different outcomes.

In my State of New York we had a rate of failure twice that of
neighboring Rhode Island. There is a line in Long Island Sound be-
tveen New York and Rhode Island. Something is done better in
Rhode Island. New York State, actually, for all its expectations of
doing better, trying harder, New York State ranked 46th in the
States in failure rate, mental test, Armed Forces Qualification
Test.



A quarter of a century goes by and you look up the graduation
rate-drop out rate. And guess what? New York State is 46th. A
quarter of a century, nothing has changed. All the innovation and
so forth. And we learned something in this process.

In the Civil Rights Act of 1964 there was a section saying that a
study would be made of the unequal opportunities in this country
and this was given to James S. Coleman, then at Johns Hopkins.
And he, and Campbell, and others then produced the second larg-
est social science research project in history, called "Equality of
Educational Opportunity." It had one great feature which is like
one of those scientific revolutions that Thomas Kuhn talks of, that
when you change your way of thinking, and you stop thinking of
the earth as the center of the universe and start thinking of the
sun as the center of the solar system-you know things come out
differently if you do that.

Coleman shifted our attention from inputs, which is how we
always measured education. How much money do you spend per
pupil? What is the pupil/teacher ratio? How many books do you
have in the library? Our attention has been shifted to outputs-
what do children learn?

He found the relations between outputs and schools as such very
weak. He found that family, more than anything else, predicted
achievement, and that the variations in achievement were more to
be found inside schools than between schools. And we have been
struggling with that information ever since and trying to learn
what to do, how we might improve things.

I will leave it to our witnesses to tell us what they think has
changed in Wisconsin. I have already talked much longer than I
have done. But to say that I am delighted to see these two subjects
come together-welfare and education-because this is what we
are talking about. We are talking about the achievement of chil-
dren and the performance of adults.

With that, I would like to welcome you, sir; and turn it over to
Senator Kohl of Wisconsin.

OPENING STATEMENT OF tION III. LEHT 11. KOHL, A U.S.
SENATOR FROM NN iSCONSIN

Senator KOHL. Thank you very much, Senator Moynihan.
Mr. Chairman, your knowledge and your commitment to true

welfare reform is really unparalleled in our body. The attention
you have given to welfare reform in general and Learnfare in par-
ticular is critical to our understanding of what does and doesn't
work when we try to break the cycle of' poverty.

I, myself, am not here to support or oppose Learnfare in terms of
all of its political dynamics. We are all here, I hope, because the
Learnfare Program as applied to 13 to 19-year-olds in Wisconsin
has received an extension from the Federal Government and it is
therefore going to move forward in one form or another.

Our goal is to see to it that as it moves forward it is as affective
as it can be in achieving its goals and that it is humane. We need
to assure that it is more than punitive, which in my opinion is in-
sufficient in reducing welfare dependency and poverty. It is incum-
bent on all of us to give Learnfare its maximum chance to succeed.



It is ;ncumbent on all of us to address not only the symptoms but
the toot causes of poverty.

T1he worst thing for the State of Wisconsin and our Nation is for
u,; o get mired down into politics instead of the human issues. For
this hearing is not about politics. It is about people's lives and what
we plan to do to make them better. The stated goal of Learnfare is
to keep kids in school and there is no partisan debate about that.
Everyone agrees with that goal; everyone is for kids in school.

The issues are: How do we do it? And is that enough? The debate
to date has largely focused on the question of whether only sanc-
tions or only case management and services or a combination of
both can best do the job. People who spend their lives trying to
help kids and dysfunctional families say that the threat of losing
AFDC benefits is not enough. They say that we need to address the
underlying causes of truancy in one generation before we can turn
the corner toward reducing the welfare rolls in the next genera-
tion. I agree with that.

Unfortunately, the Learnfare Program as it was initially imple-
mented contained little in the way of assistance to the families who
were sanctioned. No alcohol and drug or child abuse treatment, no
family counseling or mental health services, no real help. In Mil-
waukee County there are roughly 1,600 sanctioned families every
month; yet, there are only three full-time case managers each
trying to handle over 500 cases a piece, to help those sanctioned
families identify and receive the services they need.

Everyone is entitled to bicker over the numbers, and have been,
but the fact is it is not enough. Recent figures tell us that only 28
percent of sanctioned kids in Milwaukee County were back in
school in 2 months. We have no real way of measuring how suc-
cessful that really is, just as we have little way of knowing how
many of those kids were in dysfunctional families, not getting
needed services for substance and child abuse and family or mental
healt'i counseling.

But I believe one thing is clear, some of those kids would haVe
been back in school without the sanctions; and many of the ones
who were not in school have complex needs that punishment alone
cannot fill.

To break the cycle the poverty we have to do better than that. I
think vith the State's redesign of Learnfare for the expanded pro-
gram they also have acknowledged a need for change. And if Pat
Goodrich would be so kind as to confirm that, then I think credit
ought to be given where it is deserved.

However, based on the flaws in the existing program when the
State sought permission to extend- it, I was deeply troubled. I vis-
ited with the Secretary of' Health and Human Services, Dr. Sulli-
van, in March to express my concerns. I told him then that I could
only support an extension of Learnfare if it were accompanied by a
stronger evaluation component, only if it required solid case man-
agement, and only if services for dysfunctional families were man-
dated and available.

1 believe those concerns were shared by Dr. Sullivan. They are
reflected in the new terms and conditions of the agreement. Dr.
Sullivan, through Jo Anne Barnhart and the staff of the Family
Support Administration, have added requirements which make the



Learnfare extension approved by Washington fundamentally differ-
ent from the Learnfare extension requested by Madison.

People of differing views can spin whatever they want out of this
agreement, but the fact remains that the Department of Health
and Human Services has set new conditions on the way the State
of Wisconsin administers Learnfare for the 13 to 19-year-old tru-
ants. And in this Senator's mind, those conditions offer new hope
to kids and families in trouble. We have an obligation to maximize
their chances for success.

As the distinguished chairman knows, the social contract goes
two ways. From a policy perspective, I believe we have a right to
expect certain things from welfare families. We also, I believe,
have a responsibility to make sure that what we ask of them is re-
alistic, and sometimes that means treating the family before sanc-
tioning it.

I do not believe that Learnfare has been or will be either an un-
mitigated disaster or an unmitigated success. But I know it can be
better than it has been if we develop a partnership between the
State, the counties, the social service community and the public
schools. If this revamped Learnfare Program includes colid case
management, backed up by needed services, it could be a construc-
tive program that helps 13 to 19-year-olds currently being sanc-
tioned to stay in school; and it could help their families to function.

The recent actions taken by the Federal Government to require
more case management and to assure access to services are com-
mendable. But if confined to pieces of paper exchanged between
Washington and Madison, they offer little hope to the thousands of
Wisconsin families trapped on the poverty treadmill.

I hope this hearing will shed some light on the conditions set by
the Family Support Administration, as well as the depth of com-
mitment of the State and the counties to improving the Learnfare
Program. Can we agree that there are often underlying causes of
truancy? Can we agree to commit more than lip service to alterna-
tive education, case management, and other services that are
known to make a difference in people's lives? And if we are going
to require case management in services prior to sanctioning for
children between the ages of 6 and 12, then should we also have
the same requirements in place for the existing program for teen-
agers?

These are the questions we need to answer if we are serious
about our goals. This hearing will, I hope, move us further along in
meeting the challenge. So again, I want to thank the distinguished
chairman; and I look forward to the testimony of the many fine
witnesses here today from Wisconsin.

I am particularly pleased that Pat Goodrich, Secretary of the
State of Wisconsin Department of Health and Social Services is
with us. Under her leadership negotiations between the State and
the Federal Government have produced real improvements in the
Learnfare Program; and I am hopeful that we all can work togeth-
er to make it even better.

Thank you, Mr. Chairman.
Senator MOYNIHAN. Thank you, sir. Just one bit of numbers

before we get to our distinguished witnesses. This requires some
thought. We have the tables of the ranking for the failure rates in



the Armed Forces qualification test in 1962 and the graduation
rates a quarter century later and they correlate very well. The
Army finds that if you have not graduated from high school you
cannot make it in the Army. It does not work.

Well, you know, in 1962 Minnesota had the lowest failure rate-
2.7 percent-in the nation. Twenty-five years later it had the high-
est graduation rate. Just as we were 46 and 46, you, sir, were very
low in the mental test failure rates; and in the graduation rate you
are seventh.

What is it about the weather out there? You not only have the
best graduation rates in the country-they are in descending order,
Minnesota, Wyoming, North Dakota, Nebraska, Iowa, Montana,
and Wisconsin. There's something about that Canadian air. I mean
there must be. There is no other way I can explain it.

I would like to make one last point, and that is so our witnesses
will know, and so our guests will know. We are talking here about
a welfare population which is overwhelmingly white. We are not
talking about some groups that might seem isolated either phys-
ically or otherwise. We are talking about the normal families in ab-
normal conditions. It is true everywhere. But let us just make it
clear that welfare is not just a minority problem. It is a problem
for minorities; it is a problem for Americans.

With that, let's ask our two very able witresses-Jo Anne Barn-
hart, Madam Secretary will you come forward, the Assistant Secre-
tary for Family Support. We would like to hear you first, Madam
Secretary, because you have other responsibilities that will have
you have to leave. But I was very interested in what Senator Kohl
had to say and we look forward to what you have to say.

STATEMENT OF JO ANNE B. BARNHART, ASSISTANT SECRETARY
FOR FAMILY SUPPORT, U.S. DEPARTMENT OF HEALTH AND
HUMAN SERVICES

Ms. BARNHART. Yes, thank you very much, Mr. Chairman and
Senator Kohl. I am real happy to be here today and have the op-
portunity to talk with you about the Learnfare Program in Wiscon-
sin.

The Learnfare demonstration was implemented under our dem-
onstration authority, which allows States to test and evaluate im-
portant issues through waivers granted by the Department. And as
a result of findings from such demonstrations, we are able to gain
valuable information that assists us and you, I hope, in improving
the welfare system.

To understand where we are today with Learnfare, it is impor-
tant to go back and review the history of this project. In 1987, the
Department of Health and Human Services approved a major wel-
fare reform initiative enacted by Governor Thompson and the Wis-
consin State Legislature. Learnfare was one component of this
entire initiative. Other features of the demonstration that was ap-
proved at that time include requirements for participation in train-
ing and employment-related activities, modifying the earned
income disregard, and providing 12-month transitional Medicaid
and child care benefits.



The Learnfare demonstration was established as part of this
larger demonstration initiative because of the link between stu-
dents dropping out of school and the longer receipt of AFDC. Wis-
consin officials believe that requiring AFDC teens to remain in
school will help break the cycle of poverty and prepare them for
better jobs in the future. This is a central hypothesis that is being
tested in the demonstration.

Under the originally approved demonstration, all AFDC recipi-
ents aged 13 through 19-and that includes teen parents-have
been required to attend school regularly unless they are otherwise
exempt or have good cause for nonattendance. if a teen does not
attend school regularly, the family's monthly AFDC grant is re-
duced by the amount normally included for the teenager's needs
for each month that they fail to comply with the requirement for
school attendance.

Having taken under consideration the concerns that were ex-
pressed about tho Learnfare demonstration and its potential expan-
sion by the State to include younger children, concerns such as
those that you mentioned, Senator Kohl, we have recently issued
new terms and conditions for approval of enhancements to the
Learnfare demonstration. We believe these represent an appropri-
ate balance between attendance requirements and services. The en-
hancements relate both to the teen population that is subject to
Learnfare and to the design of the project for the younger children
between the ages of 6 and 12.

The modified program for teens will continue to emphasize the
important goal of education and the central responsibility of stu-
dents and families for school attendance. At the same time, the
program will have an increased emphasis on case management and
related services for teens with attendance problems, which wil., I
believe, increase the program's potential to accomplish the original
goal.

Additional modifications to the Learnfare component stress pre-
vention. By including families with children aged 6 through 12,
Wisconsin intends to focus on school attendance problems at their
onset in the early grades. To alleviate the problem of poor school
attendance, the State will provide intensive services that deal with
the causes of excessive school absence in an attempt to improve the
likelihood of better education and, ultimately, self-sufficiency for
these youngsters.

There are two primary differences between the two Learnfare
project components. I think it is important to discuss those. The
first is related to the timing of the case management intervention.
For the teen population, following verification of absence informa-
tion, case management will be offered concurrently with the impo-
sition of a sanction for noncompliance with the attendance require-
ments. For families. with younger children, age 6 through 12, case
management will be offered at the point of verification of excessive
absences. And a sanction will only be imposed if the family fails or
refuses to comply with the mutually agreed upon plan of action to
address problems related to the child's poor school attendance-
what we call the family service plan.

The second difference between the two components of Learnfare
is the evaluation design. The evaluation of Learnfare on the teen



population, which is currently underway, I might add, is based on a
pre/post design. In addition, we will compare school attendance
patterns of non-AFDC teens with AFDC teens before and after
Learnfare. And in contrast, the evaluation of Learnfare require-
ments on the younger children and their families will be based on
a random assib ment evaluation design. Such a design will allow
for an even more rigorous evaluation of the net impacts of the
policy on school attendance.

The State is committed to increasing case management services
and minimizing waiting periods for services identified in family
service >i.ans. The-Governor has designated a half million dollars
each f case management and additional alternative educational
services for Learnfare students in Milwaukee, for a total of $1 mil-
lion in new State spending. It is important to point out that both
will be matched 50/50 with Federal dollars. Further, the terms and
conditions agreed to by the State include a provision for monitor-
ing and reporting on the length of time between referrals for serv-
ices and the receipt of services.

We believe these steps will enhance the project's potential for in-
creasing school attendance. To further help ensure that sufficient
services are available to meet the needs of Learnfare children and
their families we are authorizing up to $10 million, and that in-
cludes the $1 million that I mentioned previously. These funds will
be available to match State or county funding for services to Learn-
fare children and their families during this demonstration.

These services may include such things as family counseling, al-
ternative educational activities, drug and alcohol abuse treatment,
mental health counseling, transportation, child abuse and neglect
services, and others that may be needed and could be added to the
list.

As I mentioned before, our agreement with the State includes
some very positive provisions for evaluating the effectiveness of the
expanded Learnfare project through a rigorous random .ssignment
research design. Further, Wisconsin has agreed to accelerate ob-
taining evaluation results of the current Learnfare system's effec-
tiveness in promoting school attendance among teens. This will
allow us to assess the effects of this policy sooner than we had
originally planned to do. I think that is important given the inter-
est in this program.

Over the years the Department and the Congress have learned
much from State-initiated demonstrations which have tested and
evaluated alternative policy options. Both President Bush and
former-President Reagan strongly endorsed local initiatives and
State/Federal partnerships to develop and test innovative models
to address the problems of welfare dependency.

As you mentioned, Mr. Chairman, and have so often asserted
when we have spoken in the past, the research that results from
State demonstrations, supported by both waivers and funding from
the Federal Government, played a central role in the enactment of
the Family Support Act of 1988.

Senator MOYNIHAN. True. True. True.
Ms. BARNHART. The Wisconsin Welfare Reform Demonstration,

with the Learnfare component is just one of many such State ini-
tiatives the Department has approved in the interest of providing



States the flexibility needed to develop and demonstrate new solu-
tions to serious problems.

The modifications which the State is making to the project will,
as I have stated, provide an appropriate balance between responsi-
bility on the part of the recipient and support from the State to
assist recipients in fulfilling program requirements. I want to em-
phasize that the modifications were a result of consideration of in-
formation from the State's experience and the comments that we
received from Members of Congress, interested organizations, and
the public.

In conclusion, on behalf of the Secretary, I want to thank the
committee for its interest in welfare reform demonstrations. We
look forward to obtaining useful findings from such initiatives.
These findings will assist the Department, State agencies, and you
in developing programs which effectively address the needs of
AFDC recipients and provide new methods for helping us reduce
dependency.

Mr. Chairman, I would be happy to try and answer any questions
that you might have at this time.

Senator MOYNIHAN. You have answered a very great many al-
ready, Madam Secretary. It is a matter of personal preference, but
we do not like that term "welfare reform." Reform refers to restor-
ing to an earlier good state. There never was an earlier good state
of welfare.

Let me ask you-but I want to have Senator Kohl carry the
burden of the inquiry-you have modified the program in this new
agreement?

Ms. BARNHART. Yes, sir; we have.
Senator MOYNIHAN. And you have brought some real evaluation

into the process so we are going to find out some things, we are
going to learn something out of this.

Ms. BARNHART. Yes, sir. That is certainly our hope, as it is any
time that we approve a waiver under our Section 1115 demonstra-
tion authority.

Senator MOYNIHAN. I was going to say, later on we are going to
hear from Professor Corbett, who is the associate scientist at the
Institute for Research on Poverty. If we did nothing else in the
Economic Opportunity Act of 1964 we did create this fine institu-
tion at the University of Wisconsin ad it goes on from strength to
strength.

Let me ask you a question for which I do not think you will have
an answer, because I do not think an answer exists, but which an
answer could exist. What proportion of children who have been on
AFDC in the course of their life time, what is their graduation rate
from high school? Well the answer is, of course, we do not know.
But we could learn, couldn't we? It is no small group of people. We
could start tracking that. couldn't we?

Ms. BARNHART. It would certainly seem that we should be able to
design some way to track that, Senator. We have a lot of informa-
tion in bits and pieces about the--

Senator MOYNIHAN. Tell me.
Ms. BARNHART. Well, not on that specific subject, but I was going

-to say information is available about AFDC recipients and their at-
tachment to education or level of attainment. A number of nongov-



ernmental studies have been conducted, and papers have been writ-
ten on that subject.

For example, there was a Ferstenberg study, I think, several
years ago that demonstrated that a woman without a high school
education was twice as likely to be on AFDC for example--

Senator MOYNIHAN. Yes.
Ms. BARNHART [continuing]. As one who had a high school educa-

tion. Another work done by Berlin showed that every year, I be-
lieve, of secondary schooling that was completed, reduced the
chance of being on AFDC by 35 percent.

That is why I say there are a number of bits and pieces that we
can put together to at least get the picture and frame the notion
that there is certainly some relationship between lack of education
and long-term dependency. But to provide that particular statistic
that you request, no, I do not have that and am not aware of its
availability.

Senator MOYNIHAN. You are going to make history during your
time in the executive branch. We are going to start up a real statis-
tical profile of this program. We are going to know how many chil-
dren enter it and learn something about them. Wouldn't it be in-
teresting to know? Isn't it important to know?

Ms. BARNHART. It would certainly be interesting to know. I must
say, Mr. Chairman, that the requests that you make are not easy
ones to accomplish. As you know, we are still working on your ear-
lier request, but we are working on it to accomplish that.

Senator MOYNIHAN. But remember what we said when we start-
ed out. The Bureau of Labor Statistics was started in 1882. Then it
took them 60 years to figure out how to measure unemployment,
but they got there.

Senator Kohl, sir?
Senator KOHL. Thank you, Senator Moynihan.
Primarily, Ms. Barnhart, I want to commend you for an out-

standing job. You have given this program a real chance for
making a difference and all of us appreciate that very much.

If you had to identify the two or three most significant changes
and/or improvements in the program-things that reflect the De-
partment's interests and waivers-what would you say they are?

Ms. BARNHART. In my statement, Senator Kohl, I talked about a
significant improvement, and that is a better balance between re-
quirements and services. The State proposed providing case man-
agement services prior to taking a sanction action with the family,
and developing a family service plan for the families of the chil-
dren age 6 to 12, and we certainly agreed and encouraged it. So
that can truly be an early intervention or prevention program for
the elementary school aged children, so that hopefully we can
avoid education attendance problems as they reach the higher
grades.

For the teen population, I would say that the improvement is
similar in that we now have an assurance that case management
and services will be available to roughly 92 percent of the potential
Learnfare population. I would like to explain why 92 percent. In
the counties where 35 or fewer students are sanctioned, there will
not be specific additional funding specified for case management or



services, but rather the counties will be asked to absorb that with
their current staffing.

I think an important piece of that teen program is the monitor-
ing and tracking that I spoke of in my statement. The State will
report on a quarterly basis, by exception, the number of students
who are experiencing what we call a substantial waiting period
before receiving the case management or the services because, obvi-
ously, the State is making a real effort to provide those. We cer-
tainly have an interest at the Department in having those addi-
tional services provided, and we want to make sure that it is in
fact taking place. So we put that reporting requirement in as well.

While I am very comfortable with the pre-post evaluation design
that existed in the original program, I am particularly pleased that
the State has agreed to and is able to expedite the findings from
that pre-post design for the teens so that we can get the data in
September of 1991 as opposed, I believe, to December 1993. Given
the increased focus and attention this program has received, it is
very important to get the best data we can get at the earliest possi-
ble time.

I also consider the evaluation component for the 6 to 12-year-
olds, to be an improvement. We will have a random assignment ex-
perimental design which should help us sort out net impacts very
well.

Senator KOHL. Thank you. In any negotiating process you never
get everything you want. If you could have had one or two other
things in this 13 to 19-year-old extension, what would you have
hoped to get?

Ms. BARNHART. Well, that is an interesting question, Senator. I
have to say that the negotiations with the State were character-
ized, I think, by cooperation and willingness on both sides-ours as
well as the State's. We looked at all available information. They
made suggestions; we made suggestions. I think we were all work-
ing towards the same goal, which was to end up with the best pos-
sible program design we could and to be responsive to individuals
like yourself.

I met with a number of representatives from special interest
groups, as you know-local community organizations in Wisconsin
and so forth. And I believe that the terms and conditions represent
the Department's interest as well as the State's interest quite effec-
tively.

Senator KOHL. I believe you all had concerns given the Govern-
ment structure between the counties and the State that the State
might somehow be limited in its ability to leverage cooperation
from the counties. How does the agreement attempt to deal with
that?

Ms. BARNHART. Well I think there is that concern. The situation
I described, if there are under 35 sanctions in a particular county,
is the reason we did put the monitoring and tracking provision in.
So if that problem exists and if the counties are unable to respond,
or unwilling to respond, we will be able to identify that early on.

I would hope that the fact that we are able to promise Federal
matching money, for services money that is available at either the
State or the county level, would perhaps be an inducement for
counties to participate and to be more cooperative because they



can, in effect, double the dollars that are available to their "at
risk" caseload, which the Learnfare children are certainly a part
of.

Senator KOHL. In connection with that, as you are probably
aware, last Wednesday a Milwaukee County committee voted to
defer action on $750,000 in case management assistance which was
the first of the State/Federal matching money for the current pro-
gram. If this sort of thing becomes prevalent, what mechanisms are
in the agreement to protect the families from what would be strict-
ly punitive action?

Ms. BARNHART. Well, I was aware that that happened, Senator
Kohl. I do riot have all the details on that, but it was my under-
standing that the county wanted to make sure that the $750,000 is
going to be sufficient to provide the additional services. I am sure
Ms. Goodrich can respond to that in more detail when she appears.

But I would say that the terms and conditions are exactly as
stated-terms and conditions. And if there is a problem in the
terms and conditions being met, obviously it would necessitate
action on the part of the Department. We would approach the
State and find out exactly what is happening and if, in fact, the
State can continue to meet the terms and conditions because they
are the prerequisite for continuing the waiver.

Senator KOHL. Ms. Barnhart, your Department appears support-
ive of the notion that case management backed up by services must
be available to the families of 6 to 12-year-olds prior to sanctioning.
Can you tell me if the Department took a position on that same
concept-services before sanctions-to be applied to the existing
program; and in your opinion, would that have been a desirable
outcome?

Ms. BARNHART. We were very interested in beefing up the serv-
ices component altogether. And we were particularly pleased when
the Stat-e proposed to provide those additional services for the 6 to
12-year-olds, and we were interested in services being available to a
greater extent for the teen population.

One of the things that we discussed during the negotiation and, I
think, an important point to make here, is that when a child is be-
tween the ages of 6 and 12, school attendance to a greater degree is
contingent upon the involvement of the parents. I mean there are
probably very few 6 or 7-year-olds that get themselves to school
e, ery day on their own, I certainly would hope that is not the case.
I am hoping that there is parental involvement.

Therefore, we felt it was appropriate to guarantee in effect that
case management services and a family service plan would be in
effect prior to a sanction for that type of situation. With the teen-
age population, the amount of individual responsibility, I think, in-
creases for a teenager when it comes to getting to school. There is
certainly parental responsibility, no question about it. But at the
same time, I think you can expect a teen to assert a little more in-
dividual responsibility than an elementary school student.

So I believe the Department's position was, we wanted to have
case management services running the gambit from kge 6 until
graduation, in effect, but at a level that reflected an appropriate
balance between the appropriate level of individual responsibility
and the Agency's support.



Senator KOHL. Well in just following that line of reasoning for a
minute, if the teen is more liable to be making his own judgment
and less liable to be under the parents' ability to get him to school,
then it would seem to me that even more so at that population
level, would you be wanting to understand the situation level
before you sanctioned?

Ms. BARNHART. Well we do have case management provided to
the teens. Another important point is what it takes to get to the
sanction status. I did not address this in my testimony, and I think
it may be helpful for the context of the entire hearing.

Senator MOYNIHAN. Why don't you?
Ms. BARNHART. That is, a student must have 10 unexcused ab-

sences in a semester before he/she is put on monitoring. Once they
are monitored by the State, if they have two absences in a particu-
lar month, unexcused absences, at that point the sanction would be
undertaken.

Senator MOYNIHAN. What is the norm for your all-American
Wisconsin boy or girl? Ten is twice the average?

Ms. BARNHART. I don't know exactly what the average is, Sena-
tor. I believe the information indicates that the AFDC students, as
opposed to non-AFDC students, miss about 3 days a year more than
the non-AFDC students. I can tell you that relationship.

Senator MOYNIHAN. It is only 3 more days a year?
Ms. BARNHART. Roughly, I believe so.
Senator MOYNIHAN. Unbelievable.
Ms. BARNHART. I believe that's correct. One of the other people

coming up later might have better information, but I think that is
the case.

Senator MOYNIHAN. That is kind of important.
Ms. BARNHART. At the point that the student has two additional

unexcused absences, which is 12 unexcused absences in that semes-
ter, the case managers are to make every possible effort to contact
the family and the school to verify the truancy information. In
other words, case managers may not simply take it off of a report
or a piece of paper, but must attempt to determine if there was in
fact some reason that was not noted.

Then the family has a 10-day notice bef,)re the sanction is actual-
ly put into effect. So I think it is important to point out that it is
not a matter of something happens and, without any warning
whatsoever, all of a sudden the family is sanctioned. There is some
interaction between the case manager and the family, even in the
case of the teens. And I do think that is important.

Senator KOHL. Thank you very much. I think you have been
really helpful all along and everybody appreciates it, Ms. Barnhart.

Ms. BARNHART. Well thank you very much, Senator. I would just
like to say that your staff was particularly helpful to us in provid-
ing us with information all along the way; and it contributed very
much to our discussions with the State. It was very helpful to us as
well.

Senator KOHL. Thank you.
Senator MOYNIHAN. With not making any comparisons with

other colleagues, it has been a special experience for this commit-
tee to have a Senator who is not a member take an interest in wel-



fare legislation. You are the first, sir. Well, no, ole Barbara Mikul-
ski, she's always there too.

Thank you very much, Madam Secretary. Note how helpful it is
to put a number on something. Is 10 truancies just 2 more than the
average for the population or is it twice the number? Are the
standard deviations really quite different from others so 1hat you
have a median that is much higher than the average, that kind of
thing. One group over here has a lot of trouble and you put a
number on something like a football score and you know more
about the outcome, don't you'?

Thank you very much.
Ms. BARNHART. Thank you, Senator.
[The prepared statement of Ms. Barnhart appears in the appen-

dix.]
Senator MOYNIHAN. Now we are going to hear from Secretary

Goodrich -Secretary Patricia A. Goodrich, of the Department of
Health and Social Services of the State of Wisconsin-IMadison, WI.
We welcome you, Madam Secretary" anrd you have a colleague with
you.

Ms. GOODRICH. Yes, I do, Senator Moynihan. If I may, I would
like to introduce Sylvia ,Jackson who is the administrator of our di-
vision of economic support. We are a rather large umbrella organi-
zation in Wisconsin and Sylvania is the immediate administrator of
the program.
Senator MOYNIHAN. Ms. Jackson, the committee welcomes you

and we look forward to hearing from you as well.
Ms. GOODRICH. Actually, she is here to help me in case I miss on

some numbers. So I have not asked her to prepare any remarks.

STATEMENT OF IATRI('IA A. OOI)RI('ll, SE('RETARY. i)EIPART-
MENT OF IIEATII AND SO('IAL SERVI('ES, STATE OF WIS'ON-
SIN, MAI)ISON, WI. ACCOMPANIEI) BY SYLVIA JA('KS4)N. A)-
,MINISTRATOR, I)IVISION OF E('ONOMIC SUPPORT
Ms. GOODRICH. Good morning. My name is Patricia Goodrich and

I am secretary of the Wisconsin Department of Health and Social
Services. I am accompanied by Silvia Jackson who is the adminis-
trator Gf our division of economic support. Thank you very much
for inviting Governor Thompson to address you and for allowing
me to appear for him today. It is truly a pleasure and an honor to
be testifying before you on Wisconsin's Learnfare Program.

To one degree or another we are all products of the environ-
ments in which we were raised. What is it, then, that enables some
individuals to succeed in spite of their childhood and adolescent en-
vironments'? What is the difference between those that do make
their way out of poverty to become producers for society and those
who do not?

Governor Thompson believes that education and parental in-
volvement are the answers. With the help of the State legislature,
the Federal Government, client advocates, and local administrators
he has put forward the Learnfare Program, incorporating both of
these powerful tools-employing them in Wisconsin's overall effort
to reduce welfare dependency.



Implemented in 1988 over 27,000 AFDC teens are presently cov-
ered by Learnfare. The program utilizes financial sanctions in con-
junction with supportive services to achieve its goal. Learnfare re-
quires that essentially all Wisconsin teens eligible for welfare bene-
fits attend school regularly.

A program such as Learnfare is clearly needed when one consid-
ers that for every 100 students who start high school in Milwaukee
less than 60 finish.

Senator MOYNIHAN. That is Milwaukee as against a State rate of
85 percent; isn't that right--5.4 percent?

Ms. GOODRICH. As a completion rate, that sounds correct.
Senator MOYNIHAN. Okay. Milwaukee is a county as well as a

city; is that correct?
Ms. GOODRICH. That is right. But we are talking about the

county.
Considering the outlook for a high school drop out in today's job

market, this translates to an astounding waste of human potential
as well as a serious and ongoing financial responsibility for Wiscon-
sin taxpayers. The philosophy which underlies Learnfare is
straightforward. The State has an obligation to provide financial
assistance to families who, for whatever reason, are unable to sup-
port themselves in the work place. In return, these families have
an obligation to get their children to school regu!arly, which will
ultimately enable them to compete in the job market and avoid a
life of welfare dependency.

Learnfare allows us to do what needs to be done to meet this
goal. If a teen parent is not in school because he or she lacks ade-
quate day care, arrangements are made to ensure that Learnfare
day care is provided.

If transportation is required to and from the day care facility,
Learnfare will also pay for that.

Some teens simply cannot succeed in regular classroom environ-
ment.

Learnfare will pay tuition costs for those drop outs who require
alternative educational programs to succeed in school.

Even more teens will benefit from Learnfare over the next 12
months due to Governor Thompson's direction that additional
State discretionary desegregation money be used for Learnfare al-
ternative education in the Milwaukee public school system. When
matched by the Federal Government, this will total over $1 mil-
lion.

Teens-who may otherwise have been lost, will continue to be
given a second chance because of Learnfare and "ihese alternative
education funds.

Still other teens have severe family problems which negatively
impact their school attendance. Governor Thompson recently ap-
proved State funding which, when matched by equal Federal
waiver savings dollars, will total $1 million to assist such teens.
This funliing is to be used for additional Learnfare case managers
who will specialize in working with the whole family to identify
and address the underlying causes of poor school attendance.

And if I may at this time, Senator Kohl, address the question
you asked of Secretary Barnhart. I believe the Milwaukee commit-
tee acted as they did because they wanted to hear some direct in-



formation from individuals from our Department. I will be making
that offer to visit with them at some later time to explain the dol-
lars and the program.

Finally, some teens just do not want to go to school and unfortu-
nately, receive no support and encouragement from their parents.

For this group the Learnfare sanction is available to serve as cat-
alyst-a catalyst for teens to take responsibility for their action
and inaction, and for parents to take responsibility for their chil-
dren.

Is the sanction fair? It is indeed. It is fair because it is balanced
by a supportive service network. This network includes, but is not
limited to, the supportive services previously mentioned.

In closing, let me say that I firmly believe that Learnfare works.
I am not yet able to give you the complete statistical breakdown

to show how Learnfare serves as the primary motivation for teens
to attend school regularly.

The independent, formal evaluation is not due until mid-1993, al-
though we will be accelerating some of the early findings.

Why, then, do I believe in this program?
Because the goal is worthy: to reduce welfare dependency by edu-

cating our children for the work place. Because the philosophy is
sound. AFDC families have an obligation to society in return for
the assistance they receive.

Because supportive services and sanctions are balanced so as to
provide the incentive and the means for teens to attend school reg-
ularly.

Finally, because all kinds of people tell me it is working. People
like: William B. Adams, Human Services Director in an industrial-
ized Racine County, who tell us, "We have not had to sanction
many families for noncompliance. However, we have been able to
use Learnfare as a vehicle to bring the problems of AFDC children
and their families to the attention of the public decisionmakers."

And Earl Garrison, an Eau Claire High School, the assistant
principal, in charge of attendance, who says, "Some kid(, just need
that extra boost to get to school and that has helped. Its a step in
the right direction."

And teen parents, like Cindy Spencer of intercity Milwaukee
who dropped out of school at the age of 17 but is back now at age
19 and will graduate this December with honors. Cindy writes, "I
give all my thanks to the people of Learnfare who have changed
my life for the better and made this possible."

The State of Wisconsin has been listening. We have increased
our commitment to case management and alternative education for
teens with attendance problems.

Thanks to the Department of Health and Human Services'
recent approval of our waiver request to expand Learnfare to in-
clude children 6 through 12, we have the opportunity to build on
this successful program.

The waiver, filed in the fall of 1989, focuses on the prevention of
attendance problems and will allow us to address them at their
onset in the early grades. At the same time, it will enhance our
ability to respond effectively to the root causes of poor attendance
among young children through case management, prior to sanc-
tioning.



I wish to thank you again for the opportunity to share Wiscon-
sin's Learnfare experience with you and urge you to support our
continuing efforts to address this most important issue. At this
time I am prepared to answer any questions you may have on
Learnfare.

Senator MOYNIHAN. Well thank you for a very able and open tes-
timony, Madam Secretary.

Yes, just a few questions. First of all, let the record show that
Wisconsin has been certainly more than responsible as States go in
this area. One of the great social crimes of the past generation-
and I say this to Senator Kohl-is that while the talk about pover-
ty is continued and programs multiply, contract and expand, and
while spending on social programs under the Social Security Act
has gone up very greatly for the aged, the provision for children
has gone down.

Since 1970 we have cut the provision for children under the
AFDC program in the median state by one-third. If in 1970 a
person would come along and say, I have a plan. I would like to
save money by cutting the amount of money children on welfare
get for food by a third, they would say, "You are a monster." But
that is what we did. We do it quietly by not keeping up with infla-
tion.

Wisconsin has not completely avoided that. But I think you have
done a little better-the benefit reduction has only been, in real
terms, 14 percent. Wisconsin, you might tell them back home, you
have only cut the benefit for children by 14 percent. You have a
much better record than, say, my State or the Nation.

But why did you think this was a problem? Did you have any
data that told you, any numbers that told you, that children from
welfare families were dropping out from school more than non-wel-
fare families?

Ms. GOODRICH. The concerns that were raised to Governor
Thompson during his 1988 campaign, as I mentioned in my more
formal remarks that I did not give to you today, but are in writing
for the committee--

Senator MOYNIHAN. Yes, and they will be included in the record
as if read.

[The prepared statement of Ms. Goodrich appears in the appen-
dix.]

Ms. GOODRICH. Yes. That Governor Thompson became very much
aware as he traveled around the State that the welfare situation as
far as the taxpayers were concerned was a serious problem. The in-
teresting thing was, he put together a group of four legislators, two
from each of the Wisconsin Houses, as well as my predecessor, Sec-
retary Tim Cullen, of the Department, and they worked at length
on proposals that the Governor had in total and Learnfare as was
mentioned by Secretary Barnhart was one piece of that component.

No, we did not have figures that would show us that AFDC
youngsters were dropping out or stopping out more than non-AFDC
youngsters. What we do have is the fact that has been put together
that if you do not have an education you are much more likely to
be on AFDC and that was the concern of-the Governor, not to per-
petuate that program.



Senator MOYNIHAN. Fair enough. But it always helps if you have
that.

Ms. GOODRICH. I know it does. I know it does.
Senator MOYNIHAN. It is interesting that Wisconsin has, as

against your population, a slightly smaller proportion of the AFDC
population than the population itself would indicate.

Senator Kohl, sir?
Senator KOHL. Thank you, Senator Moynihan.
It is nice to have you with us today.
Ms. GOODRICH. Thank you.
Ms. JACKSON. Thank you.
Senator KOHL. I am very familiar with all the years you have de-

voted to education and it is clear from your testimony that you
have a very real and deep commitment to reducing chronic welfare
dependency through education.

Just a couple of questions I would like to ask. As part of the
State's request to expand the program to 6 to 13-year-olds you
asked for prior services for that new population. Can you tell us
the rationale for not doing the same for the existing population?

Ms. GOODRICH. I think I will pick up on the remarks that Assist-
ant, Secretary Barnhart made earlier. That is, that we too felt that
from the lessons we had learned and in observing the Learnfare
Program as it was in existence, as you expand it to the younger
population who are the 6-year-old, the 7-year-old, generally does
what the parents say to do. And so they are subjected to more pa-
rental responsibility than perhaps teenagers. And having raised
three teenagers into the young adulthood I know whereof I speak.

But as they get to be teenagers they assume and are given more
responsibility for themselves. I think it has been borne out to us
that it is just that, for example, I will show you that in Rock
County we had an AFDC mother who until her sanction was to
occur for her grant because her son had been truant, had no idea
that her young son was having problems, and was in fact having
alcohol and drug problems. And she was able to get help for him.
The program in Rock County was able to serve him and the young
man is now back in school; and, of course, the minute he went back
to school there was no sanction.

But it gets the attention of the parent. And, no, we did not con-
sider having a sanction after the services for teenagers. We felt
that there were very good reasons to have the services parallel con-
current with the sanction for teenagers.

Senator KOHL. Ms. Goodrich, there has been some misrepresenta-
tion, I believe, on both sides on the following issue and I want to
understand better what we mean by availability of services. In
your statement you said that Learnfare covers 27,000 teens month-
ly and uses sanctions in conjunction with supportive services.

By supportive services I presume you mean case management, al-
ternative education, child care and transportation?

Ms. GOODRICH. Yes.
Senator KOHL. Do you believe that those services are as accessi-

ble for the 13 to 17-year-olds as they are for the 18 to 19-year-olds?
Ms. GOODRICH. Senator, I guess I would have said yes if you had

asked me that question before I read a legislative audit bureau
study of what occurred with the youngsters that we were able to



assist in returning to the Milwaukee Public School System. We dis-
covered that there was no alternative education program for them,
which dismays me.

As I mentioned to you earlier today, as a former member of the
Assembly Education Committee in the Wisconsin Legislature I was
a part of the beginning of that program which became a statutory
requirement that youngsters who were at risk ra dropping out of
school, who were children at risk, would be provided alternative
education programs. There is the provision in our State statutes for
youngsters who are truant to also be provided alternative educa-
tion programs and it dismays me greatly to learn that those pro-
grams are not there.

That is not my bailiwick as the Secretary of Health and Social
Services, but it dismays me that those classes have not been provid-
ed for the youngsters. Mrs. Jackson and I were talking earlier,
even earlier this morning, that it is something we need to address
with the school system-well, with the Department of Public In-
struction as well.

Senator KOHL. Good.
In your opinion, how would you assess the availability of drug

and alcohol and child abuse services, family counseling and mental
health services through this population?

Ms. GOODRICH. Senator, those services aren't nearly as available
as they ought to be for all members of society; and we are contin-
ually struggling. I think the Wisconsin Legislature and the Gover-
nor agreeing by signing pieces of legislation have gone a long way
with the dollars that they have appropriated for those programs.

But as you know with a county administered system, we simply
are the pass through for those dollars, helping with the implemen-
tation of those programs; but we are a long way from having serv-
ices to assist everybody, whether they are AFDC or non-AFDC in
Wisconsin's population.

Senator KOHL. These are the services that you hope to make
much more available in the extension?

Ms. GOODRICH. Yes, we do. And you will remember that Assistant
Secretary Barnhart referenced the Federal matching dollars. The
dollars will be able to be matched, not only with the State dollars,
which we were doing with the desegregation money, but they will
be able to be matched to county dollars that are already not being
matched to Federal money. So we see counties being able to, with-
out any direction from us, provide those services.

Senator MOYNIHAN. Senator, could I just interject on that point
to note that Wisconsin had its JOBS program in place July 1 a
year ago-right on the moment that the Federal money was avail-
able. This is entitlement money. You do not have to ask for it; it is
yours. Well, you have to ask for it, but you do not have to get it
appropriated and hope it will come along and so forth. I wish I
could say as much for my own State which has not done a thing.

Senator KOHL. Thank you.
One of the things that disturbed me about the UWM study with

the number of sanctioned kids who were already into the child
'abuse and neglect reporting system. To what extent is their overlap
between the population of AFDC families subject to Learnfare and
the county abuse and neglect case loads. Do we have data on the



numbers at risk and assessment of the need for services in that
area and what are the current plans to address that problem'?

Ms. GOODRICH. I will answer more generally, and if I may, I will
ask Mrs. Jackson if she has any specific figures on that area. We
were-I do not want to use the word "pleased" but we were-we
had our feelings confirmed by the ETI study that indeed showed
that the youngsters that were becoming subject to the Learnfare
sanction were already youngsters who are in other parts of our or-
ganization, the services that we are having to provide. I think it
simply verified the gut reaction that we had that some of these
youngsters might be in our juvenile system, some might be in our
child abuse and neglect system.

I think-and Sylvia may have the numbers and the dollar fig-
ures-you will see in the State of Wisconsin that we have increas-
ingly tried to put the funds out for child abuse and neglect and
have in fact just made a decision this last Thursday how new
money that was appropriated by the legislature in its spring ses-
sion, the majority of which-not all of it, but I can say the majori-
ty-will be going to Milwaukee.

Ms. JACKSON. Senators, it is a pleasure to be here. Just to add on
to what Secretary Goodrich has said, the ETI report shows that of
the sanctioned population that roughly 40 percent are already
known to the human service system in Milwaukee County. That
does not surprise us because the AFDC population is at risk of
having other problems as well.

We have in the last year seen a significant increase in human
service funding statewide through our community aids allocation.
We anticipate that there is approximately $17 million more going
out in human services funding statewide. That will actually help
meet some of the needs of this population which will also be able to
match with Federal financial participation.

So there are more dollars and the need is clearly there.
Senator KOHL. Well, thank you both very much. One of the rea-

sons you cited fbr why you believe in the Learnfare Program is,
"Supportive services ai~d sanctions are balanced so as to provide
the incentive and the means for teens to attend school regularly." I
think that is a very important statement, a very important concept
and I would like to hope that that is the direction in which we are
going. I believe it is.

And to that extent, to the extent that it is, you certainly can call
on me for all the support that you need to see to it that the pro-
gram becomes useful and constructive and achieves what it is in-
tended to achieve. I very much appreciate your coming here today
to talk to us.

Ms. GOODRICH. Thank you, Senator.
Ms. JACKSON. Thank you.
Ms. GOODRICH. We appreciate the opportunity, Senator Kohl,

Senator Moynihan.
Senator MOYNIHAN. Might I just join Senator Kohl in his obser-

vation. Nothing is more clear from this testimony and, Secretary,
your reputation precedes you in this committee, that there is noth-
ing punitive intended here and nothing retaliatory. We want to get
these kids to graduate from high school. And you never did a kid



any harm by letting him know you are interested in what is hap-
pening to him/her.

Ms. GOODRICH. Thank you, Senator.
Senator MOYNIHAN. I guess maybe still the only real bit of social

science we have about these things is if you go back to Western
Electric, isn't that right, in the 1920's, that great experiment in
which they try to see what happened to the productivity of women
workers in a plant and they kept giving them more, improving
their conditions and their productivity went up; and they improved
it some more and it went up. Then they took all the improvements
away and it went up again. And the only thing they could judge is
that the women workers thought people were interested in how
they were doing, how they were performing, so they performed
better.

You cannot ever do any harm to a teenLger by saying we would
like to know whether you are showing up in class. And there are
parents-of course there are parents who do not know. There are a
lot of things we parents do not know and probably do not hurt us,
but it might hurt the child.

We want to hear what our other panelists say. But the main
thing is, I just have to say in closing, what a wonderful thing to be
able to hear the Secretary of Health and Social Services be able to
talk about a case. I mean you are still in the range where, you
know, these are still people to you.

Ms. GOODRICH. Yes, they are.
Senator MOYNIHAN. With us they are just 1 million persons. It

could overwhelm a city, but you are not overwhelmed. Steady on.
On Wisconsin.

Ms. GOODRICH. Thank you.
Senator MOYNIHAN. Now we are going to hear from a panel from

that most distinguished of universities. I wonder if Dr. Corbett
could come forward, Dr. Quinn and Mr. Pawasarat. Here we are.
You are very welcome too.

Dr. Corbett is, as I mentioned earlier, the associate scientist at
the Institute for Research on Poverty. We are very pleased to have
you, sir.

Mr. CORBETT. I am pleased to be here, sir.
Senator MOYNIHAN. We have learned so much over the years

from that.
Dr. Quinn is just a plain scientist at the Employment and Train-

ing Institute of the University of Wisconsin in Milwaukee. And Mr.
Pawasarat-do I have that right, sir?

Dr. PAWASARAT. Pawasarat.
Senator MOYNIHAN. Pawasarat, sorry. Who is also at the Employ-

ment and Training Institute of the University of Wisconsin in Mil-
waukee. So you will all know a good deal about this.

Mr. Corbett, you are first on our list and would you proceed, sir?

STATEMENT OF THOMAS J. CORBETT, PH.D., ASSOCIATE SCIEN-
TIST, INSTITUTE FOR RESEARCH ON POVERTY, UNIVERSITY OF
WISCONSIN-MADISON, MADISON, WI
Dr. CORBETT. Well it is a pleasure to be here, Senator. First of all

I want to concur with your prior statement that the creation of the



institute during the war on poverty was one of the few successes of
that war.

Senator MOYNIHAN. I will leave it right there.
Dr. CORBEr. Okay.
I think that Learnfare is controversial, not necessarily because it

is a new idea, but rather because it is an old idea. I think it is em-
blematic of a shift back to the traditional way of providing public
assistance. Before, we had an income definition of poverty and an
entitlement concept which emerged with considerable force in the
early 1970's. Aid, in part, now is to be conditioned on behavior.
And some fear that those conditions will multiple. The:e is a pro-
posal in Indiana to sanction drug felons, for example.

We are incapacitated by a desire to address behavioral dependen-
cy-a real problem-and by an appalling lack of consensus on how
to do that. We talk about new social contracts but the character of
such arrangements remains to be worked out. The bottom line is
that we are getting back into the people changing business and
that is a damn hard undertaking.

In reflecting on the current Learnfare debate I was struck by
three mysteries, and maybe these mysteries provide some lessons
for us. How did the debate get so acrimonious? Why are we learn-
ing so little from this social experiment? And what will it take to
achieve the larger objectives of reaching disadvantaged and at-risk
kids. Here, Learnfare is just one intervention among many around
the country.

The Wisconsin Learnfare model may be in an end-game stage,
foundering in the midst of ideological disputes or it could be a
point of departure toward a more adequate response to the under-
lying challenge. The mysteries. The debate is acrimonious in part
because of past errors made during the policy development process.
In my written remarks I use the acronym "SADLIE -sensing and
analyzing a problem, designing and legitimizing a response, and
implement and evaluating a program.

Senator MOYNIHAN. Your statement will be put in the record as
if read, as will all statements.

Dr. CORBErT. Okay.
Senator MOYNIHAN. Go right ahead. Yes, I see SADLIE here.
Dr. CORBETT. Maybe it is an appropriate acronym. I am not sure.
Senator MOYNIHAN. I see SADLIE.
Dr. CORBETT. In any case, let me briefly say that problems were

made at each stage. The program was developed in a crisis atmos-
phere. There was too little analysis. Too many assumptions, some
very glib. It became too large and unwieldy an undertaking. It was
too hastily developed, and was a bit unbalanced. It stressed sanc-
tions too much, was too quickly implemented, and the presumed ef-
fects were touted prematurely and without substantiation.

That raises the big point. Why haven't we learned more about
this program? I am sure the evaluators will glean as much as they
can from the available numbers, but they will still be very limited
numbers. We need to know more about impacts-and impacts go
well beyond attendance-about process, about how to do this kind
of program and about what is needed, about getting into the supply
and demand issues related to services, alternative education slots
and a bunch of other things. A lot of these remain mysteries.



What we have now are outcome numbers with "success rates"
ranging anywhere from 30 to 70 percent. But a 70-percent figure
does not prove the program is working, nor does-a 30-percent rate
prove it is not working. Outcomes or post-participation measure-
ments are not the same as impacts which are a comparison of out-
comes between experimentals and controls.

Still, I think even now we can go beyond the experimental design
that will be imposed upon the expanded Learnfare population. I
think we could go back to the original population, was new cohorts,
and develop an experiment with several groups; controls, a case
management service intervention concurrent with the sanction, a
case management service intervention prior to any sanction, and
perhaps a case management service intervention only. I think that
would tell us an awful lot about the marginal differences generated
by these different approaches.

Remember, the results that we find from the experiment for the
6 to 12-year-olds may not apply to the teen population. It would be,
perhaps, inappropriate to viike that kind of judgment. After the
current debate, we need & policy discussion on this whole issue. I
think the fear and/or concern evoked by powerful images of an un-
derclass is pushing social policy back into the people changing busi-
ness. This is far more expensive and complex than simply giving
people money. Predictably Learnfare is drifting away from a hard
approach, a reliance on sanctions, towards a softer version that em-
phasizes supports as well as threats for the client. And if that
trend continues, a contribution to the national discussion is possi-
ble.

But this trend will mean a marriage of sorts between several sys-
tems-the welfare system, the primary and secondary education
system, the social service network, the labor market, and the post-
secondary education system. We all know this is difficult. We know
it is difficult from how hard it is to develop a good work-welfare
program, and we know it is difficult from the early Wisconsin
Learnfare experience.

So we must proceed carefully, slowly, collaboratively, dispassion-
ately, and in a nonpartisan manner. Wisconsin did a bit of a better
job in developing its Work/Welfare Program in that respect.

This subcommittee is well aware that, historically U.S. child pov-
erty rates are embarrassingly high among Western industrial coun-
tries-two to three times as high a decade ago. During the 1980's
the impoverishment of children has grown worse, yet welfare
reform is discussed as a poverty that did not matter. We have
always known--

Senator MOYNIHAN. Dr. Corbett, that was not clear what you just
said. Welfare reform is?

Dr. CORBETT. Is discussed as if poverty does not matter.
Senator MOYNIHAN. Okay.
Dr. CORBETT. We have always known how to reduce welfare costs

and caseloads-lower guarantees, restrict access, impose conditions.
The real challenge is, and always has been, to reduce dependency
and poverty at the same time. For that task, there are no silver
bullets.

Senator MOYNIHAN. Thank you.
[The prepared statement of Dr. Corbett appears in the appendix.]



Senator MOYNIHAN. Dr. Quinn?

STATEMENT OF LOIS M. QUINN, III.I)., SCIENTIST, EMPLOYMENT
AND TRAININ(; INSTITUTE, UNIVERSITY OF WISCONSIN-MIL-
WAUKEE, MILWAUKEE, WI
Dr. QUINN. Thank you, Senator Moynihan, Senator Kohl, mem-

bers of the staff. It is a pleasure to be here in response to your re-
quest to provide information on our evaluation of the Wisconsin
Learnfare policy, report on our progress to date, and answer your
questions and concerns.

In July 1989 the Employment and Training Institute of Wiscon-
sin-Milwaukee entered into contract to evaluate the Learnfare por-
tion of the Welfare Waivers, which had been approved in October
of 1987 for the U.S. Department of Health and Human Services
and the State Department of Health and Social Services. Our re-
search design for the evaluation was approved in December 1989
with the final evaluation report due June 30, 1993.

Our institute also received the contract to evaluate Wisconsin's
Work Experience and Job Training Program and the Community
Work Experience Program for the State of Wisconsin. Because of
having both these evaluations, we will be able to use the work on
the Workfare evaluation to complement Learnfare, and allow for
analysis of teens who are exempted from the Learnfare schooling
requirement or who graduate or age into Workfare Programs.

Like the Family Support Act of 1988 Wisconsin's Learnfare
policy has as its goal assuring that AFDC family members obtain
the skills needed to help them avoid long-term welfare dependence.
The intent of the Learnfare policy was articulated in the Wisconsin
waiver request to the Federal Government. It stated:

"For teens school attendance is the appropriate equivalence of
adult work and should be treated as seriously as work. The school
requirement for all teen members of AFDC households will permit
the State to give the teens a clearly understandable and monetarily
tangible reason to pursue their education. Obviously, in and of
itself, it may not be sufficient to motivate a teen to continue school-
ing. However, used in conjunction with a wide range of school and
social service programs it should increase the overall effectiveness
of the State's efforts to educate these children. This should reduce
the likelihood of their future welfare dependence."

Learnfare targets not only teen parents receiving AFDC but also
teen dependents who reside with a natural or adoptive parent. The
critical outcome for older teens affected by the Learnfare experi-
ment is economic self-sufficiency, which will be measured by data
on each individual's subsequent welfare history and labor market
experience.

The Wisconsin employee wage reporting system will be used for
both the Learnfare and the Workfare evaluations. This database
which is already matched against AFDC client populations for wel-
fare fraud purposes provides quarterly earnings on all AFDC par-
ticipants. The data will be available for all persons living in the
State whether they remain on welfare or not. Other expected out-
comes include high school completion, improved school perform-
ance, as measured by credit attainment and grades earned, im-



proved attendance and reduced incidents of female teen AFDC re-
cipients child bearing.

The school data will be obtained through examination of student
records in the Milwaukee public schools and five representative
school districts in other parts of the State. This data will be supple-
mented by State records on GED certificates and high school
equivalency diplomas issued. Birth records are available statewide
through the Department of Health and Social Services to measure
subsequent births to participants.

The most reliable measures of Learnfare success-transition to
employment, post-program AFDC status of teen parents, high
school completion, and school credit attainment-will only be
meaningful when compared with a similar population for the 2-
year period before the Learnfare experiment.

What we can present to the committee today is only preliminary
information on certain social characteristics of teens and families
sanctioned under the Learnfare policy in Milwaukee County, the
State's largest urban area. The Learnfare evaluation contract re-
quired an examination of the characteristics of families who were
sanctioned under Learnfare.

Furthermore, the State-appointed Learnfare Advisory Committee
in its first meeting asked us to examine social problems and identi-
fied social service needs of chronically sanctioned families in Mil-
waukee County. With the cooperation of the County Department of
Health and Social Services and the Board of Supervisors, our insti-
tute examined over 4 million computerized records from data bases
in Milwaukee County.

Seiiator MOYNIHAN. Four million?
Dr. QUINN. Four million.
And unfortunately, we have used up a lot of work-study students

who did about 10,000 visual matches, where we had birthdates that
did not match, but the names matched and there was a slight vari-
ation.

The county has a particular interest in pulling together their
systems and we were doing an evaluation for that. We were fortu-
nate that they also allowed us to use those records for the Learn-
fare evaluation and match the experience that they had on county
residents with the experience we were gaining on the Learnfare
sanctioning.

We also looked at all of the Children's Court system records in
the county since 1979, social service records, and records on indi-
viduals in the income maintenance system.

Since Learnfare sanctions impact on the entire family unit in the
critical area of child abuse or neglect, we examined these problems
for the family unit rather than just the specific teenager whose
failure to attend school triggered the family's AFDC benefit reduc-
tion. So if there was abuse and neglect reported for a sibling, we
also considered that as a family problem impacting on that family.

Our first report,- "The-Impact of Learnfare on Milwaukee County
Social Service Clients," which has been attached for the committee
members--

Senator MOYNIHAN. And it will be part of the record.
Dr. QUINN [continuing]. Thank you-summarizes the results of

the research utilizing Milwaukee County's social service data.



[The information appears in the appendix.]
Dr. QUINN. Briefly stated, the findings include: In the 16-month

period from September 1988 through December 1989 the families of
6,612 Milwaukee County teens were sanctioned for failure to meet
Learnfare school attendance requirements.

As State officials anticipated, many teens sanctioned under
Learnfare were in families with problems of child abuse or neglect;
1,327 Milwaukee County teens sanctioned under Learnfare were in
families identified by Milwaukee County social service workers or
the Children's Court system as having suspected or documented
problems with child abuse or neglect. These youth comprised 20
percent of all sanctioned teens in the county.

We also looked at Children's Court records, and these would in-
clude children who had an event in court either because they were
victims in need of protective services or who had committed delin-
quent acts. And when these teens who had been in the Children's
Court system were added to teens living in families coded for possi-
ble abuse or neglect, they comprised 2,722 of the 6,612 Milwaukee
County teens sanctioned, or 41 percent of the total.

Teens in families coded for possible abuse or neglect or in the
Children's Court system received a total of 10,195 monthly sanc-
tions and accounted for $1.5 million of the AFDC savings attrib-
uted to Learnfare for the 16 month period.

Another consequence of Learnfare is the sanctioning of AFDC
parents who take in foster children and AFDC families contracting
with Milwaukee County to provide family day care. In those cases
while the foster children or the day care children are not under the
Learnfare requirement, we have statistics on the number of fami-
lies who were sanctioned for their own children's failure to meet
Learnfare.

The new Federal waiver requires an examination of the avail-
ability of services and the timeliness of providing services to 13 to
19-year-old sanctioned teens. The new Federal waiver should allow
for improved recordkeeping to determine the specific services pro-
vided to each of these clients as well as services provided to an ad-
ditional 3,300 in-school teens in Milwaukee County who have been
sanctioned for poor attendance and 2,300 teens sanctioned in other
parts of the State.

Presently, we know that day care for children of teen mothers
and transportation monies to and from day care have been provid-

-ed in the State and contracts written for alternative education.
Analysis of services is critical since the Learnfare policy as pres-

ently constituted is dependent for its cost savings upon exemptions
from the JOBS legislation which requires identification of support-
ive services and needs of family circumstances prior to sanctioning
and a conciliation procedure to resolve disputes related to clients'
participation in JOBS programs.

It is the position of the Department of Health and Social Service
Administrators that social service needs of Learnfare families can
be adequately addressed by existing school and county social serv-
ice staff. The Job Service staff responsible for serving teens sanc-
tioned as dropouts do not presently receive school records or county
information on identified social service needs of sanctioned teens,



and tb.. alternative education programs have access to these
records only upotn request by the client.

While the names of over :1,:300I teeml sanctioned in Milwaukee
County as school dropouts or 'or fiailure to report their school
status have beeni giver) to three case mallagers employed by Wis-
consin Job Service, only alternative school placements are current-
ly provided and financed. Families of in-school youth requesting
social services assistance. other than for day care )r transportation,
are encouraged b\ the .Milwaukee 'ounti Ilotline and income
maintenance unit workers t() Ctact public school social workers.

Tracking services to Leatm'iare sanctioned families is now prob-
lematic. School social workers are now expected by State social
service administrators to prOvide s()cial services to families of in-
school youth sanctioned under Iearnfare. but do not hlave access to
county or State social service recTord- idelntil\ing these families,
documented problems.

Senator MOYNIIAN ('ould I iusLt as.-k mu. tlhalt i- just a procedur-
al question, isn't it, not hivng ace', ('anm thiat be worked out' I
N\,ould think.

I)r. Q1 INN. I think t,),,e ar' ai n1umbtr f1 is"uts 1 tr'e 1 and some
relate to tilt privacv of t0 v, records. ol both t h social service side
and the school side.

Senator MOYNIIAN. All right.
l)r. QU'INN. Then in conclusion 1 Iwould saV that we work with

Department of Labor programs which routi nefl re(Juire documenta-
tion of services provided. iHnciuding names of clients ,er"\ ed, the spe-
cific dates of services, and hon rs of training or service provided.
These input data are then measured against specific client popula-
tions, including minorities, high school dropouts, or single parents.

We have found the social service -vstem to date far less likely to
even record services provided, let aione the duration ()r intended
outcomes. Without such recordkeeping of' State and Federally
funded services and referrals we will be uLnable. for example, to
track services or referrals provided for the subpopulation of the
1,300 teens already identified as- members of Milwaukee County
families with suspected or documented problemm, of abuse and ne-
glect.

Our attached report identifies additional evaluation issues raised
by this data from Milwaukee Count v and John P1awasarat will de-
scribe data currently available on the Iearnfare status of AFDC
teens.

Thank you.
Senator MOYNIHAN. We thank you, I)r. Quinn. for a very careful-

ly put together testimony, for your references, and for your han-
dover to Mr. Pawasarat.

[The prepared statement of Dr. Quinn appears in the appendix.]

STATEMENT OF JOHN M. PAWASARAT, I)IRECTOR, EMPLOYMENT
AND TRAINING INSTITUTE, UNIVERSITY OF WISCONSIN-.MIL-
WAUKEE. MILWAUKEE, WI
Mr. PAWASARAT. Good morning, Senator Moynihan, Senator

Kohl. Thank you for requesting us to come and testify. My com-
ments, so that they do not seem the same as Lois's are examples of



how the working of the system affect the conduct of the evaluation
staff' and looking at the experiment. It may be instructive in look-
ing at some of the evaluation questions for the G to 12-.year-old pop-
ulation as well.

While the ILe-arnfare policy is very easy to understand it is quite
complex to administer and requires the cooperation of 429 locally
autonomous school districts, 72 county income maintenance depart-
ments and the State Department of Health and Social Services.
While the State of WNisconsin has one of the most sophisticated
computer systems in the Nation for tracking welfare payments and
the welfare population, implementation of the policy is dependent
not only on computer matches, but decisions of' thousands of
income maintenance workers and teachers across the State and ac-
curate reporting of this data to the various computerized systems
involved in implementation.

The Wisconsin Department of' H ealth and Social Services main-
tains a computerized file of all AFI recipients in the State which
is available to summarize administrative data and teens under
Learnfare policy. This data is very limited in nature and is flawed
by inaccuracies that preclude its use as outcome data. Reliable data
on school achievement, sch'.ool completion, will only be possible
after review of actual school records which are scheduled to begin
in Milwaukee and the five other school districts during 1991.

Our first report summarized the State's computerized welfare
records on the Learnfare status of AFI)C teens in Milwaukee
County as of December 19S9. However. this data does not provide
information necessary to measure the outcomes of Learnfhre. It
can only be used to define the population to be studied and to track
the status of participants for AFDC check-writing purposes.

We have summarized in the report that you have in front of you
the numbers on the teen-parent population and the dependent pop-
ulation. As noted there--and I want to use the teen pregnancy pop-
ulation as an example-nearly half of the teen parents who have
not graduated from high school-and in Milwaukee County that is
907 individuals-are exempted from school under Learnfare re-
quirements, although the reasons fbr most exemptions are not
available in the State data system.

According to caseworkers-these are income maintenance case
workers-a large number of teen parents are exempted from school
by obtaining a waiver from their high school stating they cannot
graduate by age 20. In December 415 teen parents who had not
completed high school were exempted from high school attendance
and then subsequently exempted from Workfare because their chil-
dren were under age 2; 144 teen parents were exempted from high
school attendance and then subsequently exempted from Workfare
because they were pregnant; and then subsequently, 116 non-gradu-
ates exempted from high school attendance had been placed in
mandatory work programs, including 17 teens sanctioned that
month under Workfare. Another 106 teen parents were temporari-
ly out of school with infants under 3 months of age.

By contrast, relatively few dependent teens are exempt from
school, in part because 18-year-old dependents are eligible for
AFDC in Wisconsin only if they are in-school and are expected
graduate or earn a GED credential by age 19.
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The State's administrative records of school status of Milwaukee
County teens sanctioned under Learnfare between September 1988
and December 1989, the period Learnfare was fully implemented,
1hat we studied, were reported for 2 months after the teen's last
sanction. The State data showed that 28 percent of the teens had
returned to school and were reported regularly attending 2 months
after their last sanction. This group included 319 teen parents,
which is 20 percent of all the teen parents sanctioned; 1,5,20 de-
pendent teens, 30 percent of all sanctioned teens in the county.

These numbers have generated a great deal of controversy in
Wisconsin, in large part because they conflict with earlier State re-
ports that "the vast majority of teens are sanctioned for only a few
months before returning to school and attending regularly.' It has
become an unfortunate new Wisconsin pastime to search for a
single number that captures the experience of AFDC teens under
the Learnfare policy. Some Learnfare critics have cited the 28--

Senator MOYNIHAN. Could we ask just a moment here-the earli-
er discussion sort of gave you the sense of a welfare parent who
had children who were in their teens and going or not going to
school. You have moved the discussion, very sensibly, to welfare
parents who are themselves in their teens and may or may not be
going to school. Now is there a discontinuity here or do I miss it?

Mr. PAWASARAT. Well the JOBS legislation, as you are aware, is
targeted to teen parents.

Senator MOYNIHAN. That is right, yes.
Mr. PAWASARAT. Who become parents as teenagers and have no

labor market experience and do not complete high school.
Senator MOYNIHAN. Right. That is exactly right.
Mr. PAWASARAT. So that is one subpopulation in Wisconsin's

Learnfare initiative. The other population are dependents who are
teenage parents themselves.

Senator MOYNIHAN. Right. Do you want to give me an apportion-
ment, how many would be-half and half?.

Mr. PAWASARAT. In the report I have the exact numbers.
Senator MOYNIHAN. Oh, good.
Mr. PAWASARAT. For the county of Milwaukee--
Senator MOYNIHAN. Sure.
Mr. PAWASARAT [continuing]. The total number of teen parents

are 2,625; the number of dependents living with parents, 11,672.
Senator MOYNIHAN. Yes. Help me again; I am slow. Of the--
Mr. PAWASARAT. In the Learnfare Program in Milwaukee County

for the teen parent population in the Learnfare Program that we
studied included 2,625; the dependent non-teen parent population is
11,672.

Senator MOYNIHAN. So it is about 20 percent or something like
that-18 to 20 percent?

But I guess I would assume that we are-the Learnfare is direct-
ed primarily to children of welfare recipients rather than the wel-
fare recipients themselves.

Mr. PAWASARAT. Well it is just that the children have children.
Senator MOYNJHAN. Well I Know that.
Mr. PAWASARAT. No, so it is two populations, again, within the

teen parent population-one are teen parents who have become
case heads, who used to be dependents, had their own child, had a



parent on welfare that was the case head, and then moved into
their own case and became a case head and no longer the parent.
So that teen parent population includes both case heads who are 18
and 19-years-old and teenagers who are still living with their par-
ents as dependents.

Senator MOYNIHAN. Right.
Mr. PAWASARAT. I have a few more.
Senator MOYNIHAN. Please, go right ahead.
Mr. PAWASARAT. Some Learnfare critics have used our 28-percent

figure as evidence of Learnfare's failure. State officials recently cal-
culated a new percentage of sanctioned teens returnirg to school
based on these numbers-39.4 percent-by excluding those teens
that leave AFDC after sanctioning. An even more favorable per-
centage-46 percent-could be generated if all sanctioned teens
subsequently exempted from school attendance could somehow also
be removed from the Learnfare experimental group.

We believe that reliance on 1 or 2 percentages to judge the com-
plex experience of Learnfare is ill advised. First, we have yet to
generate the base line data on the historical school experience-
that is, completion rates, credits earned, and actual attendance
records-of AFDC teens prior to the Learnfare experience.

Secondly, AFDC school status codes have serious limitations with
practices reportedly varying even within counties for collecting and
quoting school enrollment and attendance. Finally, just as the ex-
periences of adults on AFDC have ranged from long-term depend-
ence of 5 or more years on AFDC to short-term participation
during bouts of unemployment, the subpopulations used for hy-
potheses testing in Learnfare will require careful attention and
analysis.

To date, a larger number of sanctioned teens in Milwaukee
County have left AFDC than have remained on aid while returning
to school. Recent patterns of movement on and off welfare will be
compared to the pre-Learnfare period controlling for changes in
the labor market to determine if the Learnfare experiment has af-
fected the movement of families or individual youth off welfare. In
the case of teen parents, social service records will also be used,
where available, to determine the numbers, if any, of these teens'
infants who remained on aid or moved into foster care with an-
other case head or in another household.

The strength of our research design is its use of non-welfare data
sources for labor market participation, school completion, and birth
rates, insuring that the experiences of all teens in the experimen-
tal group, including those who leave aid, will be evaluated.

The Wisconsin Learnfare experiment addresses the national goal
of breaking the cycle of poverty and dependence through education
and along with the Work Experience and Job Training Program
and Community Work Experience Program through employment
training. These outcomes cannot be measured quickly, but are es-
sential for understanding the impact and value of the Learnfare
policy experiment.

As we proceed, we welcome the recommendations and insights of
this committee and the State and Federal departments in our eval-
uation work.

Thank you.



[The prepared statement of Mr. Pawasarat appears in the appen-
dix.]

Senator MOYNIHAN. We thank you all for very careful, thought-
ful analyses. I mean, the idea that there is to be something serious-
ly learned about the experience of children and education that can
be learned inside of 20 years is something I think we gave up on
awhile ago. We learned what we could learn by cohort analysis in
the 1960's; and after that the only real learning beyond what we
know is going to be done by longitudinal studies and the statistics
show that it takes someone 21 years for someone to turn 21. It
looks longer, 21 years 9 months-maybe you might want to put it
that way.

I would just simply say to Dr. Corbett that I would hope your col-
leagues back at the university in Madison which is a nice place to
live would not smile when you talk about people changing. Okay?
It is easy to be derisory of that. It is just as easy to say that, you
know, there is an exact correlation from the day we established the
Institute for Research on Poverty at the University of Wisconsin
poverty began to increase. And, therefore, it can be shown that the
more research we do on poverty, the more poverty we get. Statis-
tics prove that.

Dr. CORBETT. That is the conclusion I came to, Senator.
Senator MOYNIHAN. I gather that.
I think you are quite right to describe a change in attitudes in

the early 1970's, late 1960's, about entitlements to income strate-
gies and the dismissal of this Victorian scientific charity, the censo-
rious and judgmental people changing; and we had a very interest-
ing thing, we got rid of all that and we moved towards an income
strategy-in the course of which we cut the income provided chil-
dren by a third. Starve them so if they do not grow up then they do
not have any problems as adults.

The abject failure of that policy has driven its advocates out of
this hearing room, sir. We went through all the hearings-2 long
years-ol the Family Support Act, and we never saw one of them.
They were not here. The so-called advocate groups, that advocated
merely income strategies, could not be found.

The other thing to say, but please interrupt. No, no. I mean,
speak.

Dr. CORBErr. I do not speak of the people changing business deri-
sively. In fact, my interpretation of history is that when the econo-
mists took over the poverty business in the late 1960's, early
1970's-that is when the income definition came in.

Senator MOYNIHAN. At the University of Wisconsin.
Dr. CORBErr. Some of us noneconomists have held out, however.

In fact, it did push the people changing business sort of to the side.
I think it probably is the way to go, but it is just a very difficult
business. That is the point I wanted to make. The war on poverty,
the first front on the war on poverty, was a "hand up," it was
people changing. The second front was the income strategy and
that took over as the first front--

Senator MOYNIHAN. And when it took over it instantly lost sup-
port.

Dr. CORBETT. Yes.



Senator MOYNIHAN. It is remarkable that in Wisconsin, which is
after all a very special place, you have only cut AFDC payments by
what is it 14 percent?

Dr. CORBETr. Fourteen percent. But it is clear that it is a pro-
gram that we are strangling slowly. You know, it is a program that
is cheap relative to the other strategies of really trying to reach
these disadvantaged kids and we have allowed the real value of
benefits to decline.

Senator MOYNIHAN. But note that the "advocates" would rather
see the program slowly strangled than even consider the thought
that you might want to change behavior.

Let me make another point and see if you do not agree. If you do
not, say so. It is a free country, you know, and this is an open hear-
ing, and Dr. Quinn, Mr. Pawasarat. It is the particular emphasis of
the legislation we adopted 2 years ago, which will be the only legis-
lation adopted in the rest of this century, incidentally. If anybody
thinks otherwise does not work in the U.S. Senate and is not a
member thereof, certainly.

We were addressing ourselves to the situation, primarily, of very
young parents, male and female, young in a manner that had
really not much societal experience, a decline in the age of men-
arche, which is now down to about 11.5 years-the lowest in biolog-
ical history of the species. I guess it is diet. It cannot be that Cana-
dian wind. So you have this phenomenon of children having chil-
dren. And when you begin to address yourself to their behavior,
you are not in the people changing business you are in the adult
formation business. Children need to be taught that before they are
adults they are children. It is one of the most well established prin-
ciple of the species that you have to raise your children.

When you have your children with children, and such, you are
reforming them, you are trying to the contrary to do what parents
do and it goes on forever as we all know. It is perfectly legitimate
to say we will start thinking about the condition of a 16-year-old
mother, a 17-year-old mother, an 18-year-old mother, is not into the
people changing business; it is into the child rearing business; and
a subject which in my view is deserving in respect. I think we all
know it is not easy and yet the species does go on.

Senator Kohl?
Senator KOHL. Thank you, Senator Moynihan.
Dr. Corbett, would you address for a moment what you think

some of the underlying assumptions were regarding welfare de-
pendency and the extent to which those assumptions are accurate?
I am talking in particular about perceptions in the State and per-
haps nationwide that the vast majority of welfare recipients are
career dependents that is alluded to in testimony. There is another
perception that scores of welfare dependents are flocking to Wis-
consin to talk advantage of higher benefits.

In your opinion, Dr. Corbett, are these perceptions accurate; and
if they are not, could you more accurately describe the population
of Wisconsin?

Dr. CORBEIT. Those are big questions. I think there are probably
two ideological perspectives out there, a hard and soft. The hard
perspective on reform I think comes out of a perception that most
of the poor belong within the underclass, that the long-term poor



are chronic dependents. We know from these longitudinal studies
that have been now coming forth and from the quarter a century
of poverty research that we have been doing that the poor are a
very diverse population.

To just get a handle on this, if you looked at the welfare popula-
tion at any point in time you would probably find 60 to 70 percent
were or would become long-term recipients. That seems like a lot.
But if you look at the cohorts, new cohorts, coming on to welfare
you would find that about half would leave the roles within 2
years. Some of them would come back on. That is because the flow
through is different from a static point-in-time look.

If you try to take--
Senator MOYNIHAN. Those are precisely the data, those are the

bedrock data, on which the Family Support Act is based.
Dr. CORBETT. It is a very diverse population.
Senator MOYNIHAN. We say pay attention to the long term which

is proportionately large at any given moment; small over time but
obviously is the problem.

Dr. CORBETT. That is right.
Now if you assume that all people on welfare are long-term wel-

fare dependents then you might make the assumption in fact that
there is some kind of motivational deficiency, poor parenting, or
whatever, that leads to this long-term dependence and take one
step further back that it is a lack of ambition and motivation,
something generically wrong with the person and they need to be
sort of negatively motivated.

I think that that probably characterizes some of those chronic de-
pendents. Exactly what proportion, I do not know. But I think that
the initial program assumed the great proportion of the welfare
population was like that. The other side, the soft side, is equally a
truncated vision, believing that all the poor and all the dependents
are exactly like the middle class, except they do not have enough
money and they lack opportunity. I think that is also biased or a
misperception.

I think they are both out there. We need different reforms for
different segments of this diverse population. It was a very big
question you asked.

Oh, and the migration issue. Did you still want me to respond to
that?

Senator KOHL. I said that there is another perception that all
kinds of welfare people come to Wisconsin because our benefits are
perceived to be high. Do you find anything to that?

Dr. CORB'T. Well there is a welfare magnet phenomenon. I
think, though, that the bulk of the literature says it is relatively
small, that it creeps over time. The sensational headlines, from a
study done last year, that it is going to cost the State of Wisconsin
$129 million a year because of people coming into the State to col-
lect higher welfare benefits are irresponsible. We looked at it.
There were incredible assumptions in there, that it cost $15 mil-
lion, for example, in additional case workers to deal with this
bigger caseload. Well during that period of time the caseload had
declined by about 10 percent or more, so the case load was going
down.



So if all these people were coming into the State of Wisconsin to
take advantage of the higher benefits, why was the caseload going
down? The only way to explain that is that the native population
on AFDC was leaving at a tremendous rate. So all you have to do
is look at the stock, the proportion of out-of-state migrants in the
stock of welfare, and that did not change over time.

That seems to suggest that if there are people coming in, and
about the same proportion of people over time are moving to Wis-
consin from another State, it is a natural phenomenon. People
move all the time. And if you look at, in fact, the proportion of
people of-look at, any new applicant system-people going for
driver's licenses, people who are applying for loans-you find a cer-
tain proportion live in another State.

I think there is a welfare magnet phenomenon. I do not think it
is a crisis, though.

Senator KOHL. Okay. So you do not consider it to be something
which is highly significant, very costly?

Dr. CORBETT. It is not very costly. Well, no, I do not think it is-if
people are moving to Wisconsin, the welfare part of it from our
surveys, play a minor role.

Senator KOHL. Okay.
Dr. CORBETT. They are moving for quality of life, better schools or

whatever. I think that is the predominant reason.
Senator KOHL. Dr. Quinn and Mr. Pawasarat, let me say first

that your preliminary report has had a significant impact on the
discussion of Learnfare and I believe on the course of the program
in general. I think you are both to be commended for that.

Prior to the new waiver authority, were you able to examine the
availability of social services, other than day care and transporta-
tion; and which services will you be tracking now?

Mr. PAWASARAT. One of the problems-and Lois started looking
at it-is that the State does not keep records on transportation and
day care provided to the participants, so it will be particularly diffi-
cult to retrieve that data if at all possible because each of the 72
counties keeps that data in whatever form they have. Almost all of
them do not have computers. So it will be a difficult and time-con-
suming task, if at all possible, to even control for the services pro-
vided.

Dr. QUINN. The one area where we do hope to get data-we do
not have it now-but JOB service has compiled information on all
the clients that they have provided contracts to for alternative
schools and education. And so we expect to control for that in part
and also since we are tracking all teens in Milwaukee County we
will certainly be tracking those specific teeas to see what their suc-
cess is in staying in school, completing and then successfully enter-
ing the labor market.

Senator KOHL. Okay. Do you think that there isyet any reliable
data on which to accurately assess the adequacy of existing school
and county social service staff?.

Mr. PAVASARAT. I think the problem with the welfare system
and the social services provided along with it is that at least in
Milwaukee County, much of the system is statutorily driven. The
colinty is required to investigate reports of abuse and neglect
within, I think, 24 hours. So much of the so-called service is not



really service at all, but it is simply an investigation, someone
walking into the family setting to see if abuse and neglect is occur-
ring. It does not mean that family ever receives what you would
imagine to be a service-counseling, some sort of intervention. So
one thing that is very difficult is to-and there is no recordkeeping
system-track who gets what service for how long.

Senator KOHL. Okay. And finally, with regard to the exempt pop-
ulations and not factoring in those teens who leave AFDC after
sanctioning, would you explain to the committee why, in your opin-
ion, the consideration of those groups is important.

Dr. QUINN. Well I think, you know, we have talked before about
who are welfare recipients. We know that a number of welfare re-
cipients do not stay on aid long term and that there is a lot of
movement in and out. What we do not know now, but we will know
when we are given the historical data on AFDC patterns in the
State prior to Learnfare is what has been the typical movement of
teen parents, for example, on and off aid. We are seeing quite a bit
of movement off aid of sanctioned parents, but we do not know, is
this part of a typical pattern that preceded Learnfare where teen-
agers would be on aid for awhile and then find other means of sup-
port and possibly come back later.

And until we establish those patterns Ave do not have the bench
line data, but it also raises serious questions of are there other con-
sequences of Learnfare and is-you know, are teen parents leaving
aid because of the sanctioiling, then what are the long-term conse-
quences of that for the--

Senator MOYNIHAN. By aid you mean AFDC?
Dr. QUINN. AFDC entirely.
Then what are the long-term consequences. So that population is

part of the experimental group. They have obviously been touched
by the experiment, but we are seeking guidance from, you know,
obviously from this committee as well as from the State and Feder-
al Government to ensure that we identify apr ropriate subpopula-
tions to look at in more detail, but we cannot exclude them.

And finally, I think a strength of our design because we are
going into the schools to look at school data not only for the AFDC
teens, but to get to your question raised earlier, Senator Moynihan,
looking at non-AFDC teens as well to see what the patterns of at-
tendance and credit attainment and completion are. There is no
reason to exclude those teens who left aid. Right now many people
in the State are not talking about them because no one can say de-
finitively whether they are in school or out of school. Well for
those who stay in the State and particularly for those who stay in
the city we will be able to tell-are they in school, whether they
are on aid or not, and that is an important part of the population.

Senator KOHL. Well thank you very much, all three of you. Your
testimony and all the work you have done has been very, very im-
portant and has helped us quite a bit.

Dr. CORBETT. May I just amend an answer I gave before. I do
think-I was speaking in a statewide way about the immigration
phenomenon. I do think there may be some difficulty with the city
of Milwaukee. Because our survey results show that the people
moving in there might )e more likely to be welfare motivated; and
also the caseload drop in the city or the county of Milwaukee has



been much slower since 1986 than the rest of the State. I just
wanted to make that clear.

Senator MOYNIHAN. Sure.
Thank you all for a very factual, very informative testimony.

Good luck on your work. Thank you for coming.
The chairman declares a 20 second recess while he stands up and

stretches his knees. Now I call our final panel. Carol Croce-I hope
I have that pronounced correctly-and Mr. Mark Rogacki. We wel-
come you both. Ms. Croce, you are first in the line up and we will
hear from you first.

Ms. CROCE. Great. Thanks very much.
Senator MOYNIHAN. Your testimony wili be put in the record as

if read. You proceed exactly as you wish.

STATEMENT OF CAROL L. CROCE, EXECUTIVE I)IRECTOR,
WISCONSIN NUTRITION PROJECT, MA)ISON, WI

Ms. CROCE. Thank you. First, I would like to thank both Senator
Moynihan and Senator Kohl for the opportunity to be here. After
what you heard this morning from the State you may be wonder-
ing why anybody could possibly be opposed to the Learnfare Pro-
gram.

Senator, while the intent of the State may not have been to
harm families, the reality is that Learnfare has; and under the
new terms of the expansion it may well continue to harm very vul-
nerable families. I think that Learnfare is a misnomer. It is not
about learning and it isn't fair. It singles out one group of truant
children-teenagers in AFDC households-who are held to a more
stringent attendance requirement than is required by State truan-
cy laws. It exacerbates family situations already strained by pover-
ty and the pressures of single parenting. It punishes entire families
for the truant actions of a single child and imposes severe financial
hardship on entire families.

It has had a perverse and destructive effect on family structure
by giving teens unwarranted control over the family's income. And
still, we do not know why these teens are absent from school.

The touted success of Learnfare is yet to be substantiated by its
own data. There is no evidence that the truancy levels among
AFDC teens has gone down due to Learnfare, nor does it appear
that the sanctions have had the desired deterrent effect. But what
we do know is that Learnfare sanctions have hurt families. It has
been especially troubling to us when we know that 41 percent of
the children who have been sanctioned have been identified as
living in severely dysfunctional families and that the State has de-
liberately put them at further risk for abuse and neglect for the
sake of social policy experimentation.

It is this detrimental effect of Learnfare on families that I want
to speak to today. First, there is the financial impact of the lost
benefits. The loss of between 15 and 44 percent of a family's month-
ly cash income forces families to make hard choices about basic
needs-how their rent will be paid, how the heat will stay on, and
how food will remain on the table.

Benefit reductions have resulted in extreme hardship for some
Learnfare families. In one case, a client with two sanctioned teen-



agers in Milwaukee lost benefits for both of them for 3 months.
During the third month she was evicted for nonpayment of rent
and they moved to a homeless shelter. Later at a fair hearing the
county admitted that the sanction had been made in error.

Second, it undermines family discipline. Teens use their school
attendance as leverage to get privileges such as staying out late,
purchasing expensive items, and it gives the teen an unhealthy
control over the family's purse strings. It weakens a parent's au-
thority within that iamily structure.

Third, sanctioning a truant teen is de facto sanctioning of the
other children rA that AFDC household. When the lost benefits
result in an eviction or a utility shutoff or less food at mealtimes, it
punishes t'ie siblings fcr the actions of the teen family member
over whom titcy have no control.

It is not that I am against holding kids accountable for their ac-
tions, but cutting benefits from parents and children punishes the
wrong people. Which gets to my next point, that the sanction is di-
rected at the parent, not at the truant child. If social policy is com-
mitted to punishing a teen for noncompliant behavior, then the
sanction should be removing some type of tangible commodity that
that child possesses, that they have control over.

For example, there have been some States that have been experi-
menting with truancy prevention programs by revoking the driv-
er's licenses of teens that have dropped out of school.

Senator MOYNIHAN. West Virginia, I think.
Ms. CROCE. Yes, I believe you are right.
But that sanctioning approach directly affects that teen popula-

tion.
Last, the sanctions are based on unrealistic expectations about

teenage maturity and behavior. The assumption underlining Learn-
fare is that kids as young as 13 have the maturity to understand
the long-term consequences of their actions when they skip class
and the relative importance of tleir being in class compared to
other factors that may be going on in their lives.

As was cited earlier, the fact that 41 percent of the sanctioned
kids in Milwaukee come from families that we know have been
through the Children's Court system or have been charged with
child abuse or neglect reflects that sad truth. In general, 18 years
of age serves as a benchmark for individual responsibility. It is the
age for voting, when you can serve in the Armed Services, to be
able to drink. But only in Wisconsin do we demand that AFDC
children, as young as 13 years-we are talking about 7th and 8th
graders-have the maturity to make appropriate decisions about
their future educational rteeds. And without access and referral to
the necessary services, the State expects them to make those judg-
ments on their own.

So what we have is sanctions with little or no services. Secretary
Goodrich earlier today acknowledged that kids are not getting the
services based on information from a new legislative audit survey.
That is the kind of information that has been coming out of com-
munity groups for the last year. And while Secretary Goodrich ac-
knowledges, as well, that services like mental health and drug
abuse counseling are in short supply for everyone, it is only Learn-



fare families who have their incomes cut when they cannot get the
services that they need.

What we believe is that sanctions-are unnecessary in order to
provide the services that teens need to get back onto the right
track in succeeding at and completing their education. When a kid
is truant, you need to assess why that child is skipping classes or
has dropped out and determine what it is they need to correct the
behavior. In the example that was given earlier this morning about
the child in Jamesville, it was found he had drug abuse problems
which were causing him to have the attendance problem. That
same child could and should have been identified through missing
school and should have his drug problem addressed with services.
But the sanctions did not need to be in place in order to deliver
that service.

You have different groups of kids that have different needs. You
might have some kids who need a minimal amount of services.
Maybe it is a teen mother. All she needs is the day care to get back
to school. Or it could be a kid who needs some additional tutoring
to get his reading level back up to grade level so that he does not
feel behind with his classmates. Other kids are going to need more
services and help-ranging from drug and alcohol abuse therapy,
maybe to alternative education programs outside of the school
system. But at both levels it is the services and it is the interven-
tions that get that child back into the system. Cutting the family's
welfare benefit is not the catalyst.

For some kids all the services and the best efforts of the parent,
the school, and the welfare system are not going to be enough to
get him back into school. At that point, what is to be gained from
sanctioning this family? It only serves to pose a financial hardship
on other siblings over actions that they cannot control.

In cases like this it is appropriate to bring other systems to bear
that are already in the community, that deal with incorrigible chil-
dren. For example, you can look to the juvenile court system.
There is something called "Child in Need of Protective Service Pe-
titions" that can be filed. Turn the job over to the professionals
that are already there and trained to deal with difficult kids to do
that job. You do not need to put into place another bureaucracy.

In conclusion, we continue to believe that a program that uses
sanctions without any assurances that services will be provided
will not have the desired effect of getting truant teens back into
school.

I appreciate this opportunity and would be happy to answer any
questions.

Senator MOYNIHAN. We thank you, Ms. Croce.
[The prepared statement of Ms. Croce appears in the appendix.]
Se,,ator MOYNIHAN. And as is our patterr we will hear now

from you Mr. Rogacki; and then we will take questions.

STATEMENT OF MARK M. ROGACKI, EXECUTIVE DIRECTOR,
WISCONSIN COUNTIES ASSOCIATION, MADISON, WI

Mr. ROGACKI. Good afternoon, Senator Moynihan and Senator
Kohl.

Senator MOYNIHAN. Yes, it is afternoon. I have to note that.



Mr. ROGACKI. I had "morning" originally [in my notes]. But, I
have enjoyed listening to the hearing and I have learned a lot from
the other speakers.

I want to thank you very much for this opportunity to be here
today. I am the executive director of the Wisconsin Counties Asso-
ciation. This association was created by Wisconsin statute in 1935
to protect county interests and further better county government.
The WCA is a voluntary organization of county governments repre-
senting over 1900 county board supervisors and executives. Cur-
rently, 69 of Wisconsin's 72 counties are members. The association
is governed by a 15-member board of directors, which represents
some of Wisconsin's largest counties-Milwaukee, Waukesha,
Racine, and Kenosha-and some of its smallest counties-Ashland,
Forest, Jackson, and Price.

The role of the Wisconsin Counties Association is to provide a
voice on both State and Federal issues of concern to county govern-
ment. In Wisconsin, we have a staff of six licensed lobbyists. In
Washington, we are represented by Waterman and Associates.

I am here today to speak on behalf of county-elected officials, or
the policymakers, in county government. In Wisconsin, county gov-
ernment is responsible for administering Federal income mainte-
nance programs, including aid to families with dependent children.
Wisconsin county officials have witnessed the transformation of
"temporary" welfare programs, created during the New Deal, into"permanent" welfare programs. AFDC is one such program.

During our 55-year history we have watched families turn to
AFDC for short-term support and have seen that support turn to
dependence. We are now faced with the economic and societal prob-
lems caused by welfare dependency.

We know that single-parent households, primarily headed by
women, rely on public assistance for support; and that the public
assistance programs often provide economic disincentives to self-
sufficiency.

We have experienced more and more third, fourth, and even
fifth, generation AFDC families.

We have a tremendous problem with teen pregnancy, which
often results in high school dropouts and more AFDC dependency.

It appears that we have created a welfare system which teaches
our children, by example, that relying on public assistance is an ac-
ceptable career. We have shown our children that an education is
not necessary. We have established a public support system that
encourages dependency and discourages self-sufficiency. It appears
that sometimes we are better at teaching them to be welfare de-
pendent than we are at teaching them to improve their skills and
marketability.

Since counties administer welfare programs, Wisconsin County
officials have long realized that there are problems. We know that
Wisconsin's welfare programs fail to assist individuals in becoming
self-sufficient. When we have seen generation after generation of
the same family living on AFDC, we know that we have collective-
ly failed.

In the early 1980's, our problems were compounded by the high
level of benefits in our State-at one time we provided the third
highest AFDC benefits in the Nation. With our benefits higher



than those of our neighboring states, we experienced an influx of
welfare dependents from those States, especially from Illinois. So,
not only were we dealing with welfare problems among Wisconsin-
ites, we were inheriting welfare problems from other States.

During the mid-1980's, Wisconsin debated welfare issues includ-
ing benefit levels, disincentives to work, extended medical coverage
for welfare recipients who get jobs, mandatory work programs and
mandatory school programs. With the election of Governor Thomp-
son in 1986, Wisconsin began to address these issues.

We received waivers from the Federal Government that allowed
Wisconsin to implement education and training programs for
adults and the Learnfare Program for teenagers. It is our belief
that these programs are integral in any effort to break the welfare
dependency cycle. We are working toward a welfare program that
meets the original goals of the Social Security Act of 1935, that is:
a program that provides temporary assistance to the needy, but
helps them to help themselves.

Wisconsin's welfare program, under the leadership of Governor
Thompson, operates on the assumption that each individual is re-
sponsible for achieving self-sufficiency. To stem the influx of wel-
fare recipients from other States, the AFDC benefit level was re-
duced; the savings were used to finance new education and training
initiatives in Wisconsin's welfare programs. We now have a pro-
gram that not only provides the welfare recipient's daily needs, but
also provides them with an opportunity to gain the skills necessary
for self-sufficiency. It is a program that invests in our children and
in our future.

One of the major components of Wisconsin's welfare program is
Learnfare. County officials have long discussed the problem of high
school dropouts and the increasing number of school-aged welfare
recipients. We knew that these children did not receive the skills
necessary, either in their education or daily living, to become con-
tributing members of society. We knew that we would have to find
a way to keep all of our children in school if we were ever to break
this cycle of welfare dependency.

The primary objective of the Learnfare Program is to help teen-
agers receive their high school diplomas by requiring school attend-
ance as a condition of receiving AFDC benefits. With a high school
diploma, these teenagers will have access to better jobs which will
reduce the demand for expanded welfare programs. Learnfare is
also designed to increase parental involvement in their children's
education and contact between parents and schools.

Counties have also used this program to identify children and
families in need of services. In Milwaukee, Rock, and Racine Coun-
ties, a county employees work with the Learnfare teens to identify
any social problems that may contribute to their failure to attend
school. These same county employees determine whether the
Learnfare teen needs alternative education, day care or transporta-
tion services and helps locate these services. In addition, these
county employees visit the homes and use these visits to assist
other family members in need of services. Counties have used this
technique to develop special programs designed to meet the needs
of those people who are having problems.



Racine County, for example, has implemented an intensive juve-
nile counseling program as a result of the Learnfare Program. This
program, designed for adjudicated use, includes intensive counsel-
ing and monitoring, coordinated between the courts and probation
department. Through Learnfare the State also provides funds for
transportation and childcare, to provide teenaged mothers and
otf-er Learnfare participants with a greater opportunity to attend
school and receive their diplomas. We believe Learnfare and the
education of all our children is an important component in reduc-
ing poverty.

Governor Thompson, as you know, has recently proposed to
expand the Learnfare Program. While the current Learnfare Pro-
gram requires school-aged children to attend school, the expanded
program would include children between the ages of 6 and 12. We
have found, and we believe, that children's habits are developed
well before the teenage years. It is our hope that pre-teen Learn-
fare will result in better habits, including study skills and school
attendance habits.

Recently the Federal Government has announced its approval of
the waivers necessary to expand Learnfare. The expanded Learn-
fare Program Arill be considered by the Wisconsin Legislature in
early 1992. In an article published by the New York Association of
Counties in 1987, Senator, you said, and correctly pointed out, that
our welfare system has failed our children. You wrote, "They are
given short weight, and it will show-as a group, though some will
be lucky-throughout their lives, in school, after school, at work, at
raising families of their own. To know this and not do something
about it is to say we don't care."

Senator, you were right. You were right then and you are right
today. We must do something about our children on welfare. In
Wisconsin we believe that Learnfare is part of that answer.
Through the leadership of Governor Thompson and the interest of
Senators such as yourself, Senator Moynihan, and other Members
of Congress, we believe we will find the way to break the cycle of
welfare dependency. County officials in Wisconsin are ready to join
with the Federal and State governments in this endeavor and in
the interest of our children.

Thank you.
[The prepared statement of Mr. Rogacki appears in the appen-

dix.]
Senator MOYNIHAN. We thank both of you. There is one thing to

say about Wisconsin, you know who each other is and you know
those families out there.

Ms. Croce, you gave us six very poignant cases that I am sure Dr.
Goodrich will care about.

You, sir, are exactly a tonic for this tired committee. A group of
county officials, that is where the rubber meets the road in these
things, who will do these things. Energy in a county executive, you
cannot have a better formula for good government.

Mr. ROGACKI. Thank you.
Senator MOYNIHAN. I want to be clear that this hearing was held

because Senator Kohl asked for it. Senator Kohl has been con-
cerned about what is being done, what is being learned; and he has
listened. You have heard him this morning. I want to thank him



and suggest perhaps for him to conclude our hearing with your
fellow Wisconsin witnesses.

Senator KOHL. Thank you. Thank you, Senator Moynihan.
While we appreciate your very much being here, Ms. Croce, Mr.

Rogacki, you add a lot to the hearing with your testimony. I would
like to ask just a couple questions.

First, Mark, you are and have been a clear supporter of Learn-
fare. Most everyone here today, including the administration and
Secretary Goodrich has lent their support to the need for increased
case management and also services. Am I correct that the county
Association recently opposed such action in the last legislative ses-
siun?

Mr. ROGACKI. We opposed case management-unfunded case
management-as part of an entire rewrite of a program in the
State of Wisconsin, dealing with health and social services called
"Community Aids." We did not oppose financing case management.
We do not believe that it ought to be financed under property tax.
It ought to be financed by State and Federal sources. That was the
basis of our opposition.

I would like, in clarification to a question which was raised earli-
er about a Milwaukee County situation, to just indicate that when
I left Wisconsin last week it was my impression that the county
board haa not turned down the case management money and I con-
firmed that again this morning. They have not turned down the
$750,000. They have laid the matter aside in an effort to get more
information. The basis of their concern is that they do not believe
that $750,000 is enough money to fully complete their obligations
with the State of Wisconsin. They are simply asking for an assur-
ance that, if they move toward the $750,000 and they find that it is
insufficient, the State will support an effort to increase the re-
sources to provide that service.

Senator KOHL. Sure. I think that is accurate.
Mark, if for some reason a particular county refuses to provide

the case management and services required under the new agree-
ment, in your opinion should that county continue to impose sanc-
tions if services are not available?

Mr. ROGACKI. Well I think that the counties ought to abide by
the terms of the contract, the State law, and the elements of the
program, Senator. I would think that if counties, for some reason,
object to providing a provision of the program that has to be
worked out between the State and the county government so that
every citizen in the State receives exactly the same kind of services
that are available. Then we have some continuity and a solid pro-
gram.

So I would not be in support of counties picking and choosing ele-
ments of the program. I would be in support of a comprehensive
program. And that where such disagreements occur between the
State and the counties, I believe they have to be resolved before the
program can be implemented in total.

Senator KOHL. Carol, you sat through this whole hearing this
morning and we know where you stard and have high respect and
regard for where you stand with respect to Learnfare. You know
that Learnfare has received an extension and it is going to move
forward whether or not you would wish it, or I would wish it, or



anybody would wish it, that is not the question. We are dealing
with a fate decompli.

You have heard about everybody's concerns. You have heard
about the plans, the hopes to evolve Learnfare into something dif-
ferent from what it perhaps was at its inception. In spite of your
own feelings about Learnfare, which as I say I do respect, dealing
with the realities with which we are now faced, do you have some
enhanced feelings about its possibilities to do some good or at the
very least not to be so oppressive?

Ms. CROCE. Let me say that I think we are pleased that the over-
sight that the Federal Government has had on that program has
ensured that before the younger children get sanctioned and those
families face the kinds of hardships I talked about, that they are
going to be provided with the case management and the service
plan that I talked about. What I still continue to be concerned
about is, that there is no assurances in there for the 13 to 19-year-
olds, the group of kids that we are seeing right now. There is no
protection to them, they will not get the case management before
the sanctions and there is no guarantee, from my reading of it,
that they will get those services once the sanction takes place.

So on the one hand, while I think we are making some good
movement in providing those needed services that I think we have
all identified as being necessary, I still have a concern for the older
children.

Senator KOHL. Okay. I think I do too. It is encouraging to hear
Pat Goodrich, as well as Ms. Barnhart, say here this morning that
although it is not mandated that services be provided for 13 to 19-
year-olds, I think we have heard both of them say, particularly Pat,
that she very much wants to see those services provided; and that
if she could press a button, she would press a button to have those
services provided.

I think that does offer us some considerable encouragement with
respect to the direction in which they wish to go and the monitor-
ing that we can bring to bear as the program unfolds in the year,
ahead.

Would y u hope that that might be true?
Ms. CRO-.2. Yes, I would. Again, we still come back to the sanc-

tion issue and that is the part that has always been, I think, the
sticking point. The folks that have been critical of this program
have never disagreed that children need an education. Poor chil-
dren need it more than anybody else. But the question has been,
what do you have to do to get him or her back into school. It has
always been a question about services.

I believe it was Professor Corbett who said earlier, there are no
silver bullets. We get back to the issue of, you can pay for it in the
short term. You need to provide those services to get those kids
back on track. Because a lot of this program, I feel, is more of a
body count. It is getting a person into a seat that really does not
deal with why those kids are missing school in the first place and
what is it going to take to get them back. And without that "mpor-
tant component, I just do not see how the program can succeed.

Senator KOHL. Okay. Thank you both very much.
Senator Moynihan?
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Senator MOYNIHAN. Thank you, Senator Kohl. We very much ap-
preciate your interest. As I note once again, this is a first in my 14
years of the committee. This has never happened before and we
now realize what we have missed-what we missed out in nt
having a whole morning of Wisconsinites. I just think we see a
State that is trying to work, trying to define a social issue that baf-
fles other places, trying to measure results, cares about them, and
knows the people. That is something very special. That is why you
have the reputation you do.

We thank you all and we particularly thank Secretary Goodrich
for coming and Ms. Jackson for associating herself.

With that, having taken the issue under advisement and mean-
ing to return to it in 2 or 3 years when we have some returns, I
will close the hearing; and thanking our recorder most especially.

[Whereupon, the hearing was adjourned at 12:28 p.m.]





APPENDIX

ADDITIONAL MATERIAL SUBMITTED

PREPARED STATEMENT OF Jo ANNE B. BARNHART

Mr. Chairman and Members of the Committee, I welcome the opportunity to
speak with you today about the Learnfare program in Wisconsin. Wisconsin's
Learnfare demonstration was implemented under our demonstration authority
which allows States to test and evaluate important issues through waivers granted
by the Department. As a result of findings from such demonstrations we are able to
gain valuable information to assist us and you to improve the welfare system,

To understand where we are today with Learnfare, it is important to go back and
review the history of this project. In 1987, the Department of Health and Human
Services approved a major welfare reform initiative enacted by Governor Thompson
and the Wisconsin State Legislature. Learnfare was one component of this initia-
tive. Other features of the demonstration were designed to increase the number of
recipients expected to participate in training and employment related activities,
modify the earned income disregard, and provide 12-month transitional Medicaid
and child care benefits.

The Learnfare demonstration was established as part of this larger initiative be-
cause of the link between students dropping out of school and longer receipt of
AFDC. Wisconsin officials believe that requiring AFDC teens to remain in school
will help break the cyc!? of poverty and prepare them for better jobs in the future.
This is a central hypothesis being tested in the demonstration.

Under the originally approved Learnfare demonstration, all AFDC recipients aged
13 through 19 (including teen parents) have been required to attend school regularly
unless they are otherwise exempt or have good cause for nonattendance. If a teen
does not attend regularly, the family's monthly AFDC grant is reduced by the
amount normally included for the teenager's needs for each month that they fail to
comply.

Having taken under consideration the concerns expressed about the Learnfare
demonstration and its potential expansion by the State to include younger children,
we have recently issued new terms and conditions for approval of enhancements to
the Learnfare demonstration which represent an appropriate balance between at-
tendance requirements and services. The enhancements relate both to the tren pop-
ulation subject to Learnfare and to the design of the project for -"ounge: children.

The modified program for teens will continue to emphasize the important goal of
education and the central responsibility of students and their families for school at-
tendance. At the same time, the program will have an increased emphasis on case
management and related services for teens with attendance problems which will, I
believe, increase the program's potential to accomplish its goal.

Additional modifications to the Learnfare component stress prevention. By includ-
ing families with children aged six through twelve, Wisconsin intends to focus on
school attendance problems at their onset in the early grades. To alleviate the prob-
lem of poor school attendance, the State will provide intensive services that deal
with the causes of excessive school absence in an attempt to improve the likelihood
of better education and, ultimately, self-sufficiency for these youngsters.

There are two primary differences between the two Learnfare project components.
The first is related to the timing of the case management intervention. For the teen
population, following verification of absence information, case management will be
offered concurrently with the imposition of a sanction for noncompliance with the
attendance requirements. For families with younger children, case management will
be offered at the point of verification of excessive absences. A sanction will only be

(47)



imposed if the family fails or refuses to comply with a mutually agreed upon plan of
action to address problems related to the child's poor school attendance.

The second difference between the two components of Learnfare is the evaluation
design. The evaluation of Learnfare on the teen population, which is currently un-
derway, is based on a pre/post design. In additior, we will compare school attend-
ance patternsof non-AFDC teens with AFDC teens before and after Learnfare. In
contrast, the evaluation of Learnfare requirements on the younger children and
their families will be based on a random assignment evaluation design. Such a
design will allow for an even more rigorous evaluation of the net impacts of the
policy on school attendance.

The State is committed to increasing case management services and minimizing
waiting periods for services identified in family service plans. The Governor has des-
ignated a half million dollars each for case management and additional alternative
educational services for Learnfare students in Milwaukee, for a total of $1 million
in new State spending. Both will be matched fifty/fifty with Federal dollars. Fur-
ther, the terms and conditions agreed to by the State include a provision for moni-
toring and reporting on the length of time between referrals for services and receipt
of services.

We believe these steps will enhance the project's potential for increasing school
attendance. To further help ensure that sufficient services are available to meet the
needs of Learnfare children and their families, we are authorizing up to $10 million
in Federal funds (including the $1 million mentioned previously). These funds will
be available to match State or county funding for services to Learnfare children and
their families during the demonstration. These services may include family counsel-
ing, alternative educational services, drug and alcohol abuse treatment, mental
health counseling, transportation, child abuse/neglect services, and others that may
be needed.

As I mentioned previously, our agreement with the State includes some very posi-
tive provisions for evaluating the effectiveness of the expanded Learnfare project
through a rigorous, random assignment research design. Further, Wisconsin has
agreed to accelerate obtaining evaluation results of the current Learnfare system's
effectiveness in promoting school attendance among teens. This will allow us to
assess the effects of this policy sooner than originally planned.

Over the years, the Department and the Congress have learned much from state-
initiated demonstrations which have tested and evaluated alternative policy options.
Both president Bush and former president Reagan strongly endorsed local initia-
tives and state-Federal partnerships to develop and test innovative models to ad-
dress the problems of welfare dependency. As you, Mr. Chairman, have so often as-
serted: the research results from state demonstrations, supported by both waivers
and funding from the Federal government, played a central role in the enactment of
the Family support Act of 1988. The Wisconsin Welfare Reform Demonstration with
the Learnfare component is just one of many such state initiatives the Department*
has approved in the interest of providing states the flexibility needed to develop and
demonstrate new solutions to serious problems.

The modifications which the State is making to the project will, as I have stated,
provide an appropriate balance between responsibility on the part of the recipient
and support from the state to assist recipients in fulfilling program requirements. I
want to emphasize that the modifications were a result of consideration of informa-
tion from the State's experience and the comments we received from members of
Congress, interested organizations, and the public.

In 'conclusion, on behalf of the secretary, I thank the committee for its interest in
welfare reform demonstrations. We look forward to obtaining useful findings from
such initiatives. These findings will assist the Department, state agencies and you in
developing programs which effectively address the needs of AFDC recipients and
provide new methods to reduce dependency.

That concludes my remarks. I welcome your questions.

PREPARED STATEMENT OF THOMAS J. CORBETIT

LEARNFARE: A MYSTERY IN TREE ACTS

If the Wisconsin Learnfare experience were to be translated for the stage, it
might move some audience members to great wonder, owing to the several myster-
ies sui'&ounding its plot. The first mystery is how a concept that initially enjoyed
public and political support could evolve into a program subject to acrimonious
debate. The second mystery is how a dramatic policy initiative could proceed in a



fashion ensuring that very little could be learned. The final mystery concerns the
denouement to come-how can we address the real needs of the disadvantaged chil-
dren whose impoverished prospects afforded Learnfare its initial rationale?

Prologue. Learnfare draws upon the traditional manner of structuring public as-
sistance for the poor. Until two decades ago, the provision of welfare typically was
conditioned on the behavior of the recipient. A host of criteria were applied to deter-
mine whether beneficiaries of public largesse were "fit" to receive help. Ties to the
local community were examined. Sexual practices were monitored. In some jurisdic-
tions, school records were reviewed. Particularly in the 1960s, cash assistance was
accompanied by intensive services (typically provided in a voluntary manner) de-
signed to help dependent caretakers achieve self-sufficiency. This tradition, involv-
ing a client's obligation to behave appropriately and the pr,vider's obligation to give
nonfinancial help, predates the emergence of the modern welfare state, going back
at least to the "Scientific Charity" movement of the late 19th century, perhaps even
to the original Elizabethan Poor Laws. It should not be forgotten that the strategy
of the War on Poverty was a "hand up," not a "handout."

The 1970s marked a period of aberration. An "income definition" of poverty
emerged and the "entitlement" notion of administering welfare prevailed. Poor
people differed from the rest of society only in their lack of enough money, and the
solution was to correct the shortfall in a simple, standardized manner. Services were
separated from cash assistance. Flat grants as opposed to individualized budgets
were introduced. Client protections were strengthened. This transformation had sev-
eral motives, some well-intentioned and others born of frustration. It was generally
agreed that behavior-conditioned assistance was labor intensive and costly. It was
also argued that services were ineffective and social workers intrusive and abusive.
In any case, rising caseloads-a trend abetted by a series of court decisions and ad-
ministrative rulings that facilitated the access to assistance for poor children-ren-
dered moot any discussion of individualized treatment of the recipient family.

Learnfare-along with gradual strengthening of work-welfare programs as exem-
plified by the JOBS legislation-puts welfare back into the business of modifying
behavior-"changing people." The program also requires a forced, perhaps overdue,
marriage of the education and the welfare systems. These aspects are a logical and
predictable extension of a renewed emphasis on ill-defined but powerful images of
an "underclass" and those suffering from what has been labeled "bi.havioral de-
pendency."

A major problem is that the debate over Learnfare has been truncated, focusing
on only one version--the rather limited Wisconsin model (at least as originally in-
troduced)-of what is a more fundamental shift in the way that welfare is conceptu-
alized, designed, and administered. The real question is not whether Learnfare in
Wisconsin "works." As noted below, we lack credible numbers to make that judg-
ment, nor is there a consistently applied definition of success. It is, however, feasible
and appropriate to comment on the process through which Wisconsin and the
nation are getting back into the complicated and costly business of changing people.

Act 1. As I have described elsewhere,' the process through which Learnfare in
Wisconsin was introduced caused serious difficulties and strengthened negative per-
ceptions of the initiative. The basic problem lay in failure to deal adequately with
the successive tasks involved in enacting a program and with all the other dimen-
sions intrinsic to sound public policy. For convenience, I summary those dimensions
under the (perhaps appropriate) acronym SADLIE: Sensing and Analyzing a social
problem; Designing and Legitimizing a response; and Implementing and Evaluating
an operational program.

Sensing/Analyzing the Problem. Learnfare was formulated in a crisis atmosphere.
Amid vague perceptions of a growing problem, its development was put on a "fast
track" schedule which, under the best of circumstances, would have resulted in diffi-
culties. No serious analysis of the issue was performed. No baseline data were col-
lected. No theoretical foundation was established prior to initiation of the program.
Unsubstantiated impressions of an urgent problem took the place of planning. As-
sumptions were made concerning the availability of school and community-based
services for at-risk students.

Designing/Legitimizing the Response. The steps involved in designing and legiti-
mizing (enacting authorizing legislation) the Wisconsin model were interrelated.
First, a legislative deal was struck to permit enactment of a mcdest initiative under
which sanctions could be levied on teen parents receiving AFDC after services were
provided to them. The governor then utilized his line-item veto powers to expand
this program to dependent teens on AFDC and to remove the condition that services
be available before a penalty was imposed. Perhaps to justify this unilateral action,
the rhetoric surrounding Learnfare grew stronger-the imposition (or threat) of



sanctions would "restore the missing band of the father" and "break the cycle of
poverty." The result was to increase the scope of the program, thus compounding
implementation challenges, and to generate political distrust. The fundamental mis-
takes made were to assume that a concept is reed with its enactment into law and
with failing to appreciate that programs really are created through a series of"adoptions' during the implementation process.

Implementing/Evaluating a Program. The "fast track" implementation schedule
impaired the program's credibility and support. Since over school districts and 72
welfare agencies were involved, a ministrative disarray was inevitable. Elements es-
sential to any new program-articulation of shared goals, development of consistent
definitions, implementation of management supports (e.g., timely information trans-
fers)-could not be introduced within the time allowed. Consequent variation in ad-
ministrative practices resulted in apparent inequities in the treatment of families. It
is not surprising that the Milwaukee Legal Services agency successfully contested
about two-thirds of the cases it handled. Curiously, only perfunctory attention was
paid by state and Federal officials to the evaluation requirement that is presumably
a quid pro quo for granting a state's waiver request. In the absence of a rigorous
evaluation, we are left with contradictory anecdotes and questionable outcome num-
bers.

This combination of planning on,,ssions, design flaws, and implementation defi-
ciencies has undermined what should have been an important social experiment.
One is reminded of the earlier days of the War on Poverty, when hastily conceived
and implemented initiatives foundered in light of the exaggerated claims made on
their behalf and a widespread, though largely unmeasured, perception that these ef-
forts had failed to achieve those claims.

Act 2. These hearings are an indication of the failure to gain substantive knowl-
edge regarding the program's impacts. This failure is attributable in part to the
malleable character of what the program is supposed to accomplish. Early on, the
stated objective was to "break the cycle of poverty"-an ambitious goal, given the
modest nature of the intervention. More recently, a frequently mentioned criterion
is improved attendance-a necessary but hardly sufficient intervention to prepare
disadvantaged youth for the demands of postindustrial society. Complicating evalua-
tion is the multidimehsionality of possible outcomes. Moving beyond simple norma-
tive positions (e.g., all sanctions are bad, or all recipients need to be motivated), one
must be able to measure and comparatively assess a number of both positive and
negative outcomes. For example, is improved attendance an entirely positive out-
come, or are there some costs (e.g., teaching time lost) associated with compelling
less motivated students to be in the classroom? Do sanctions uniformly motivate
members of the target group to alter counterproductive behaviors, or do they make
it more difficult to deal with personal and family problems? etc. Answering complex
questions requires dispassionate thinking concerning what the program is about, an
honest appraisal of its theoretical underpinnings, and a sober assessment of what
might be expected on both positive and negative sides. Evaluating new social pro-
grams is not an either/or game-the program either "worked" or "failed." The eval-
uations of work-welfare programs done by the Manpower Demonstration Research
Corporation (MDRC) suggested modest program impacts. Still, they were instrumen-
tal to the acceptance of the JOBS portion of the Family Support Act. Evaluations
used in a summative sense seldom provide an incontrovertible verdict, nor should
that be expected. But used in a formative sense they can instruct us about where
problems lie and where adjustments should be made. No matter how plausible an
idea may appear, we seldom get it right the first time around.

A tragedy of the early Wisconsin experience with Learnfare is the failure.to
ensure that causal attributions can be made about program effects. We are left with
an acrimonious debate based on generalized impressions, illustrative anecdotes, and
descriptive numbers. Impressions, anecdotes, and descriptive (i.e., outcome) numbers
are instructive in many ways, but they do not enable us to relate changes in select-
ed criterion variables to the specific intervention of interest.

Recent debate on the effectiveness of Learnfare borders on the humorous. The
"success" rate, loosely defined as those sanctioned for three months or less, has
been estimated at anywhere from 70 to percent, depending on which portion of the
target population is examined and how the calculations are performed. The fact is
that the 70 percent figure does not "prove" the program is working, nor does the 30
percent figure "prove" that it is not working. These outcome numbers are not the
same as impact numbers, which are obtained by examining the difference between a
group exposed to the intervention with a group not exposed to the intervention.
Consider the following: the "success" rate for program X is 70 percent and the
measured rate for a randomly assigned control group is percent, while the compara-



ble "success" rates for program Y are 30 and percent, respectively. Ceteris paribus,
the more effective program is Y, despite its lower outcome numbers. Failure to
make this simple distinction has confounded social policy analysis for years-par-
ticularly in the assessment of work-welfare reform initiatives. And the above discus-
sion does not touch upon the vastly more complicated topic of defining what would
constitute "success" within the Learnfare context.

Establishing cause-and-effect relationships ultimately comes down to a process of
discounting competing explanations. We can expect that a plethora of over-time
numbers will be produced. (We already hear reports that truancy rates in Milwau-
kee are getting worse.) The problem is that these numbers will be difficult to inter-
pret. The introduction of Learnfare undoubtedly altered the manner in which at-
tendance is measured. Changes in administration of the Milwaukee school system
purportedly have led to tightened truancy calculations. To further confound the
problem, statewide changes in school attendance requirements and regulations for
responding to truancy were introduced at about the same time as Learnfare. Statis-
tical techniques can only deal with so much "noise." When the stakes are high and
controversy abounds, a rigorous evaluation is required.

The terms and conditions included in the recently granted waiver request (ex-
panding Learnfare provisions to children aged 6-12 and extending the current pro-
gram) require an experimental design for testing impacts for the expanded Learn-
fare population. Federal officials should be commended for rectifying this omission
in the original Learnfare waiver request. We might still ask, however, whether the
Department of Health and Human Services (DHHS) went far enough. Even at this
late date, an experimental requirement could be introduced to test impacts on the
original teen Learnfare population. And if one really were interested in learning
what works, the design could be structured to test various types of interventions-
the current program, the current program plus intensive case management/services
(or various service strategies), and intensive case management/services only. Grant-
ing waivers was never intended as a strategy to give states free rein. The waivers
are intended to encourage experimentation and learning.

Act 3. The mystery that now surrounds Learnfare concerns where the concept is
headed. Given the ambitious goals-set for the program in Wisconsin, its initial
"hard" character, involving automatic sanctions, would probably be viewed as inad-
equate. Some evolution toward a "softer" approach could be expected. A softer ap-
proach would seek a more balanced "social contract-the client's obligation to
behave in a fashion consistent with efforts to achieve self-sufficiency would be
matched with a public obligation to provide appropriate supports-case manage-
ment, social services, alternative educational opportunities, and meaningful experi-
ences within conventional school systems. Debate remains about what will consti-
tute a balanced social contract and, fortunately, a great deal will be learned from
current experimentation with methods to reach "at-risk" youth. As a speaker at a
recent conference on "Welfare and Education" noted, simply forcing kids back into
a system where they have already failed (or the school failed them) may not be
enough.

Heated debate over the Wisconsin 'bearnfare model tends to obscure an underly-
ing social dilemma that requires continuing attention. A portion of our youth
simply will not be prepared for a postindustrial society that demands a minimal
level of human capital. 2 Although high school graduation rates are at historically
high levels-9 out of 10 students failed to complete high school at the turn of the
century-the much smaller proportion of those who now fail (about 13 percent) le-
gitimately elicits far greater concern. The almost 6 million young adults (ages 16 to
24 in 1980) who were not in school or failed to graduate from high school faced a
world different from that of their predecessors. In 1986, the median earnings of col-
lege graduates were four times greater than those of young family heads who were
high school dropouts, whereas the difference in 1973 was less than two to one. Be-
tween 1973 and 1986, median annual family income for single-mother families de-
clined by 26 percent; for family heads with less than a high school education, by 34
percent.

Structural changes in the economy cannot be igr'ored. Whereas relatively well-
paying jobs in mining and manufacturing declined from 1979 to 1987 by 36 and 24
percent respectively, lower-paying jobs in the retail and services sectors increased

7 and 24 percent in those years. Over the final 15 years of this century, the ro-
por .ion of new jobs requiring less than a high school diploma is expected to decne
by 22 percent, while jobs requiring some college education will increase by 24 per-
cent. We confront the possibility of importing skilled labor to fill an unmet demand
while a significant portion of our native adult population remains unemployable.



Economic transformations aside, there remains the compelling tragedy of young
people failing behind. Some 1.8 million young girls will reach age 20 in the year
2000. Given current trends, 40 percent will become pregnant, and half of those will
give birth at least once. Only 3 in 5 teen mothers will obtain a high school degree-
less than 1 in 2 if they give birth before age 17; over 1 in 3 will have seriously im-
poverished basic skills; and over 80 percent will not be married. Teen mothers who
remain unmarried face a particularly harsh economic future. Their probability of
experiencing chronic poverty (i.e., spending at least seven of the next ten years in
poverty after giving birth) is 30 times greater than that of a married mother who
remains in an intact household.

What do we do with the estimated 13 million "at-risk" school-aged children across
the nation? The personal and social dysfunctioning associated with the one million
young people who leave high school each year without graduating is sobering: they
are 3.5 times more likely to be arrested, 6 times more likely to be a nonmarried
parent, 73 times more likely to receive welfare at some point, and 2 times more
likely to be unemployed and poor. While it can be argued that getting disadvan-
taged children into a classroom on a regular basis is a start, should it also be the
end point of any policy? I remain skeptical. And will getting them through school to
a high school diploma miraculously solve the problems listed above? Not likely.
After 1973 the median income of high school graduates dropped by some 30 percent.
Besides, we face the dreaded phenomenon of "unobserved heterogeneity" -that
those who fall by the wayside differ in some difficult to measure way and a conse-
quence require special help. Consider this: in the mid-1980s some 25,500 students
were enrolled in Chicago's inner-city, non-selective schools. Only 9,500 eventually
graduated (less than 49 percent). Of these, only 2,000 could read at or above the na-
tional average-an average already below that of other industrialized countries.

I have avoided citing numbers on the effects of Learnfare, partly on the assump-
tion that many will nonetheless be put forth. But I was struck by data recently re-
ported by the Employment and Training Institute at the University of Wisconsin-
Milwaukee.3 I calculated that for every 100 Milwaukee teen mothers on AFDC in
December of 1989 who did not already have a high school diploma or its equivalent,
approximately 63 were either exempt from Learnfare or their status was uncertain
because of problems in locating the student or verifying key information. Of the re-
maining 37, 10 were in school and attending regularly, 8 were subject to monthly
attendance monitoring under Learnfare rules, and 19 were being sanctioned. We do
not know if these numbers would look better or worse in the absence of Learnfare.
But it appears that the "leakage" problem (i.e., those exempt and those simply lost
to the program) associated with "people changing" initiatives plagues the large, un-
wieldy Wisconsin Learnfare effort.

The institutional response to the "costs" of hastily implementing a large-scale
program in the absence of a systematic process analysis has been slow and halting.
While compensation for child care and transportation costs associated with Learn-
fare requirements have been available from the beginning, only a very modest level
of support for case management services, supportive social services, and alternative
educational opportunities has been forthcoming. It has been estimated that, if their
time were spread over the entire "at-risk" population, Learnfare case managers in
Milwaukee would only be able to average four minutes per child per month. Alter-
native school slots in Milwaukee are filled by November of each school year, and by
spring waiting lists exceed their total capacity. Service providers who deal with Mil-
waukee children affected by Learnfare report that the system by which the children
reach them is haphazard and that their response capacity has been overwhelmed.
The "people-changing" business is a tough and, as was discovered ir the 1960s, ex-
pensive undertaking.

The terms and conditions of the Federal approval to extend and expand Learnfare
directs Wisconsin toward a more balanced social contract. If these terms are accept-
able to the state, an opportunity will be available to examine the contents of this
contract. That will require a substitution of objective analysis for political or ideo-
logical posturing-on both sides. Whether or not that occurs will determine whether
the Wisconsin model of Learnfare becomes an endgame in which-attention to the
inescapable needs of disadvantaged children is lost amidst the debate about this par-
ticular program.

At this point, a set of recommendations normally is appropriate. That would be
presumptuous, however, and ignore the underlying complexity of the topic. Rather
than rely upon oversold "silver bullets," we need a coherent policy process that
moves us beyond truncated perceptions of the poor. One thing we have learned from
our poverty research is that not all the poor are alike, nor will they all respond to
policy initiatives in the same way. We need a comprehensive and integrated set of



initiatives: some that improve the economic rationality of work for low-income
family heads, others that legitimately enhance the human capital of disadvantaged
youth and adult job-seekers, still others that aggressively confront counterproduc-
tive behaviors.

We have also learned that we treat our children terribly. A decade ago, it was
determined that the U.S. child poverty rate was two to three times greater than
several other western industrialized countries. Since then, the number of poor chil-
dren in this country has increased by about one-quarter and their poverty rates are
as high now as they were a quarter-century ago. The rush to reduce welfare costs
and caseloads should n't obscure the real economic suffering of children. We have
always known how to do the former-lower welfare guarantees, restrict access to
benefits, and impose additional conditions on the receipt of benefits. The real public
policy challenge is, and always has been, to reduce dependency and poverty at the
same time.

ENDNOTES

1. See "Learnfare: The Wisconsin Experience" by Thomas Corbett, Jeanette
Deloya, Wendy Manning, and Liz Uhr in Focus. Vol. 12, no. 2, Fall and Winter 1989,
pp. 1-10, Institute for Research on Poverty, University of Wisconsin-Madison.
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Wisconsin-Milwaukee.

PREPARED STATEMENT OF CAROL CROCE

Every child needs a quality education to succeed in today's world. It is especially
true for poor children whose chances of escaping poverty are greatly diminished
when the), don't finish school. But trying to modify a child's truant behavior by
punishing an entire family through economic sanctions is both cruel and ineffective.

Learnfare is a misnomer-it's not about learning and it isn't fair. It does not rein-
force positive educational achievements, but instead singles out one group of truant
children-teenagers in AFDC households-who are held to a more stringent attend-
ance requirement than is required by state truancy law. It exacerbates family situa-
tions already strained by poverty and the pressures of single parenting. It punishes
entire families for the truant actions of -a single child by cutting their monthly cash
incomes. Grants reduced by Learnfare sanctions have resulted in evictions and utili-
ty shut-offs and has forced some families into emergency shelters. It has had a per-
verse and destructive effect on family structure by giving teens unwarranted control
over the family's income. And we still don't know why these teens are absent from
school.

The touted success of the Learnfare program has yet to be substantiated by its
own data. The flaws with the design of the program and its dubious value as a social
policy experiment have been reported at this hearing by other speakers. This writ-
ten testimony will focus on Learnfare's purported effect on truancy rates, the
amount of actual services provided to sanctioned teens and the adverse impact that
sanctions have on Learnfare families.

There is no evidence that truancy levels among AFDC teens have been affected
by Learnfare sanctions. When the Program was hastily implemented in Wisconsin,
the Wisconsin Department of Health and Social Services (DHSS) did not compile
baseline data to determine how many of the teens on AFDC were attending school
regularly before the implementation of Learnfare. DHSS often cites the 92% attend-
ance rate for all teenagers on AFDC as a successful outcome of Learnfare sanctions.
Without baseline data to substantiate the claim, we simply don't know if those teens
would have complied with school attendance requirements in the absence of sanc-
tions. In a November 1989 DHSS report on Learnfare, DHSS itself recognized,
"These reports do not prove that Learnfare improves school attendance, decreases
the drop-out rate or increases high school graduation races." ("Additional Data on
the First Full Year of Learnfare," Silvia Jackson, Division of Economic Support/
DHSS, November 1989).



Learnfare sanctions do not appear to be the effective deterrent that was originally
envisioned. The number of sanctions has not decreased over time as expected. In
fact, the number of sanctioned teens has increased, especially in Milwaukee where
75% of all Learnfare sanctions occur. At the beginning of the 1989 school year, 5%
of the teens statewide who were subject to Learnfare were sanctioned; by the end of
the school year, the sanction rate had risen to 10.6%. In Milwaukee, 7.7% of Learn-
fare teens were being sanctioned at the beginning of the school year; the sanction
rate rose to 17.6% by the end of the academic year.

It also appears that most teens do not comply with Learnfare attendance require-
ments even after they have been sanctioned. The Employment and Training Insti-
tute's study "The Impact of Learnfare on Milwaukee Teens" found that only 28% of
sanctioned teen dependents were in school and complying with attendance require-
ments two months after the sanction. Among teen parents, only 20% were in school
two months after the last sanction. If sanctions are a means to compel truant teens
to return to the classroom, it appears that this approach, at least in Milwaukee, has
been ineffectual for 72% of the affected teens.

Learnfare does not deal with what causes truant behavior; it deals only with the
symptoms. Teens are truant for different reasons, sometimes related to school, other
times not: drug and alcohol abuse problems, domestic violence situations in the
family, child abuse, etc. Learnfare's sole focus, however, is on monitoring physical
presence in a classroom without any required investigation as to why these teens
miss school or drop out.

A substantial number of sanctioned Milwaukee teens do experience serious prob-
lems in their home life. The Employment and Training Institute's study found that
41% of sanctioned Milwaukee teens came from families's involved in the Children's
Court system or from families where charges had been made of child abuse and ne-
glect.

What is especially troubling is that DHSS knew when they first implemented
Learnfare that these teens were at risk of further abuse or being thrown out of the
home if sanctions were imposed. In the DHSS memo where this issue was raised, it
was further noted that local welfare offices could identify these troubled teens and
exempt them from Learnfare sanctions so as not to exacerbate their already dis-
tressed family situation. The memo also noted that exempting these teens wou d cut
into the savings Wisconsin was likely to accrue through sanctions. The Department
of Health and Social Services chose not to exempt this vulnerable population of
teens. Increased "savings" accrued to the state as a result.

This situation-where teens in severely dysfunctional families are sanctioned-is
a just one disturbing example of the detrimental effect that Learnfare sanctions
have on AFDC families.

First, the loss of AFDC benefits because of Learnfare throws families into crisis.
The reduction in the family's monthly cash income forces families to make hard
choices about basic needs-how the rent will be paid, how the heat will stay on and
how to keep food on the table. When a teen is removed from the grant, his/her
needs do not evaporate. The parent must provide for that child with significantly
reduced resources; Learnfare sanctions reduce AFDC benefits 15% to 44% per child,
depending on family size. In defense of these sizable reductions, the Department of
Health and Social Services has noted that Wisconsin's high AFDC payments, cou-
pled with a slight increase in Food Stamps when the grant is reduced, is sufficient
for families to absorb the lost income. While Wisconsin's benefits are higher than
some states, levels fall more than 30% below the poverty line. Food Stamp increase
of 30 cents for every lost AFDC dollar do not come close to balancing out the hard-
ship of trying to make a rent payment or pay the electricity bill.

There are numerous documented cases of families being evicted for nonpayment
of rent, utility cut-offs and situations where peopie ended up in emergency homeless
shelters. Attached to tbis testimony are case summaries compiled by Community
Advocates, a Milwaukee advocacy group. They include:

* A client who was sanctioned under Learnfare for four months, was evicted and
her child was sent to live with a relative. The County Social Services agency later
admitted that the sanction was in error;

* Another client who was sanctioned for four months based on inaccurate infor-
mation about her child's monthly attendance. Though the inaccuracy was discov-
ered at the fair hearing, the lost benefits resulted in her electricity being discon-
nected; and

a A client with two sanctioned teenagers who lost benefits for both children for
three months. During the third month she was evicted for non-payment of rent and
the family moved to a homeless shelter. At the fair hearing, the County Social Serv-
ices admitted that the sanction had been made in error.



Second, Learnfare sanctions undermine family discipline. Many teens view
Learnfare as a means to use their school attendance as leverage to get privileges,
such as staying out late or the purchase of expensive clothes, etc. The teen knows
that attendance determines the amount of the family's grant. Learnfare gives the
teen an unhealthy control over the family's "purse strings" weakens parental au-
thority within the family structure.

Third, Learnfare sanctions of truant teens is a de facto sanctioning of other sib-
lings. When lost benefits result in an eviction or a utility cut-off or less food at meal
time, it punishes the siblings for the actions of a teen family member over whom
they have no control. I am not opposed to holding teens accountable for their ac-
tions. But cutting income benefits from parents and depriving siblings of basic ne-
cessities punishes the wrong people.

That points up another flaw: the leurnfare sanction is directed at the parent, not
at the truant child. If social policy is committed to punishing teens for their non-
compliant behavior, then the sanction should remove some tangible commodity or
privilege that the teens either possess or tOas control over. For example, some states
have implemented truancy prevention programs that revoke drivers' licenses from
teens who drop out of school. That sanctioi:ing approach directly affects its target
population and is far more appropriate than taking away benefits from an entire
family for the actions of a single member.

Last, Learnfare sanctions are based on unrealistic expectations about teen-age
maturity and behavior. The assumption underlying Learnfare is that teens as
young as 13 years of age have the maturity to understand the value of a high school
degree, the long-term consequences of their actions when the, skip class, and the
relative importance of their being in class compared to other factors that may be
affecting their lives, like drug abuse problems or severely dysfunctional family situ-
ations. The fact that 41% of Learnfare children in Milwaukee come from families
involved in the juvenile court system or who have been charged with child abuse
and neglect reflects this sad truth. In general, 18 years of age serves as the bench-
mark for individual responslbty-voting, serving in the army, and drinking. Only in
Wisconsin is there a policy that demands that AFDC children as young as 13 years
old-7th and 8th graders-have the maturity to overcome often chaotic family situa-
tions and make appropriate decisions about their future. And without access and
referral to needed services, such as counseling, drug abuse treatment, tutoring etc.
the state expects them to make these judgments on their own.

Critics of the current Learnfare program maintain that truant teens provided ap-
propriate services, not sanctions, will return to school. Services in the existing
Learnfare program are not being delivered at the level that has been reported.
Learnfare for most teens provides sanctions without services.

In Milwaukee, where nearly all of the case management dollars are allocated,
only those teens that are drop outs are eligible for case management services. Those
teens with poor attendance, who represent more than half of the sanctioned teens,
are not served.

For those few teens wlio do get case management, the services are limited. Learn-
fare alternative education funds only covc- 18 and 19 year olds and only if they
have dropped out. Sanctioned drop-outs age 13 through 17 years are not eligible for
Learnfare alternative education programs. Instead, these youth wait for the few
available alternative education spaces within the Milwaukee Public School (MPS)
system. As of November 1989, every MPS alternative education program had a wait-
ing list, some are even equal to their size of enrollment. For 13 through 17 year olds
in Milwaukee who are sanctioned for poor attendance and are not drop-outs, the
services they receive are cosmetic: neither case management nor Learnfare alterna-
tive education programs are available.

While daycare and transportation for Learnfare teen parents are mandated sup-
port services, this leaves only 24 cents of every Learnfare dollar for all other serv.
ices. These daycare and transportation services account for 53% of all funds expend-
ed on Learnfare. While these are essential services for teen parents, such teens
make up only 11% of the Learnfare population statewide (19% in Milwaukee). Fully
23% of Learnfare expenditures go to administration of sanctions, attendance report-
ing and tracking and other bureaucratic functions.

The full cost of Learnfare has been borne by AFDC families. In its first full year
of operation, Learnfare spent $3.1 million; during the same period, $3.4 million was
garnered through sanctions on Learnfare families. Learnfare, therefore, is paid for
not from a new pot of money but from draining familiesl resources through sanc-
tions. The state, for its own reasons, asserts that itis spent more money-$7.8 mil-
lion-on Learnfare families. The truth is, this figure represents only a level of con-



tracting, not the actual level of spending of service isee attached DH'SS May 10,
1990 documentation ).

Even if services were adequate, there is still no demonstrated need to sanction
families. As noted earlier, teens are truant for a variety of reasons that need to be
identified and assessed before that child can be successful in school. There will be
some children that need a minimal amount of services-daycare for a teen mother,
after school tutoring to bring up a teen's reading skills up to grade level-to get
them back on track in school. Other children will require more attention and addi-
tional services, ranging from counselling to drug abuse therapy to alternative educa-
tion programs outside the regular school system. At both of these levels, it is the
services and inter'entions. NOT the sanctions that get the child back into 'he educa-
tion system and on the road to completing their education. Cutting the family's
AFDC grant is not the catalyst.

For some teens, all the services and best efforts of the parent, the school and the
welfare system will not be enough to get that child back into school. What is to be
gained from sanctioning this family? It only serves to impose a financial hardship
on other siblings over actions they cannot control and it does not get the truant
teen back into school. In these cases, it is more appropriate to bring in other sys-
tems and truancy laws for incorrigible children. For example, parents should look to
the court system to pursue a CHIPS iChild in Need of Protective Services) petition
and let the professionals who are trained to work with difficult children do their
job.

There are alternatives to Learnfare that would better meet the stated goal of en-
suring that teens get the education they, need to be self-sufficient. Instead of relying
on Learnfare sanctions, additional funding should be provided to the state's Chil-
dren At Risk program. This is a model program that identifies all children at risk of
failing in school and offers needed services. Milwaukee currently has a waiting list
of children who have been identified as needing Children At Risk services but the
funds are not available.

We should not experiment with our children through learnfare. There is "o evi-
dence that sanctions work best at keeping or returning troubled youth I s,.o)';
perhaps even more significantly there is no evidence that even those wiio mi"ht
attend will learn because of the threat of sanction. Learning is a positive hurran
experience that drives us all: it is incentives and- good programs that teens nf.ed.
Attachments.
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Attachment I

The following case studies were compiled from actual client files from
Community Advocates, an advocacy group in Milwaukee, Wisconsin. These clients
were referred to Legal Action of Wisconsin for representation.

CASE I

Client terminated from AFDC for 3 months as a result of a learnfare sanction.
According to learnfare rules the grant should have been reduced to $248 instead
of terminated, but the County Administration cut benefits completely. When
the case went to a fair hearing the County admitted that the first month's
sanction had been in error. Legal Action was able to establish that there
was good cause for the absences in the other two months (the teen was recovering
from a car accident). Therefore, the County was ordered to restore all benefits.
As a result of the lost benefits, the client had been threatened with eviction.

CASE 2

Client had been sanctioned under learnfare for 4 months. The sanction was
admitted by the County to have been an error. Because of the lost benefits,
the client was evicted and her child had to live with the client's sister.

CASE 3

Client had been evicted before a learnfare sanction went into effect. The
client's children were temporarily out of state because of a family crisis.
The County erroneously sanctioned the client for these months. Because of
the money lost through the sanction, the client was unable to afford housing
for her children when they returned to the state.

CASE 4

Client had 2 teens taken off her grant for 3 r-onths as a result of a learnfare
sanction. During the third month she was evicted for ncapaymert of rent and
had to move into a shelter. The County admitted that the sanction had been
an error. The sanction had been imposed because the client allegedly had Pot

provided e:hool enrollment information. At a fair hearing it was establisred
that the .~ient had indeed done all the required reporting on tine dnd it s$-ply
had not been processed.

CASE 5

Client was sanctioned for 4 months because the Cointy claimed the teen had
more than 2 absences per month. At the hearing it was established that the
county had insufficient evidence to impose the sanction. Because of the loss
of benefits, the electricity was shut off.

CASE 6

Client's child had been hospitalized for an extended period of time. Upon
returning to school the child provided a doctor's excuse for the absences.
The particular school where the child attended considered the days as unexcused
absences because the excuse did not come from a parent. The client qas sanctioned.

CASE 7

A family of five children was sanctioned under lea-nfare for 3 of the teens. The
teens had not been enrolled in school because they were temporarily living in a
shelter. The sanction delayed attempts at acquiring permanent housing for months.
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PREPARED STATEMENT OF PATRICIA GOODRICH
4

GOOD MORNING. MY XAME 1 PATRICIA GOODIE AND I AN TIE SECRETARY O

THE WISCONSIN DEPARTMENT OF HEALTH AND SOCIAL SERVICES. THANK YOU VERY

MUCH FOR INVITING GOVERNOR THOMPSON TO ADDRESS YOU AND FOR ALLOWING MN

TO APPEAR FOR HIM TODAY. IT 18 TRULY A PLEASURE !VD AN HONOR TO 33

TESTIFYING BEFORE YOU ON WISCONSIN'S LEARNFARR PROGRAM.

LEARNFAR IS ABOUT EDUCATION AND TEE INDBPINDENCE FROM PUBLIC WELFARE

TEAT EDUCATION CAN BRING TO TE LIVES OF TIOUSANDS OF WISCONSTN TEENS.

LZARPNFAA I8 ABOUT ENCOURAGING WELFARE TEENS TO TAKE ADVANTAGE OF

AVAILABLE EDUCATIONAL OPPORTUNITIES, AND ENCOURAGING THEIR PARENTS TO

PLAY AN ACTIVE ROLE IN THAT PROCESS.

AND, LEARNFRE IS ANOUT IDENTIFYING THE NDS OF TEENS WHO ARE NOT IN

SCHOOL AND FINDING WAYS TO ADDRESS THOSE WNDS.

OF ALL 2HE PROGRAMS THAT COMPRISE WISCONSIN'S WELFARE REFORM

INITIATIVE AND THERE AM MANY, NONE IS MORE INNOVATIVE OR MORE

IMPORTANT THAN LEARF1ARB -- THROUGH LZARNFAR WI ARS PROVIDED THE UNIQUE

OPPORTUNITY TO HAVE A DIRECT AND POSITIVE INFLUENCE ON THE FUTURES OF

OUR CHILDREN, AND-THROUGH TEEM, TIN FUTURE OF OUR STATE AND NATION.

WISCONSIN'S LIARNFARB PROGRAM, THRN, IS ENTIRELY CONTENT WIT TUB

SPIRIT EMBODIED IN TEN FAMILY SUPPORT ACT OF 1908, LEGISLATION WITH

WHICH TE DISTINGUISHED SENATOR FROM NEW YORE IS INTIMATELY FAMILIAR.

TO FULLY UNDERSTAND LBARNFARE, I BELIEVE IT 1 E8ENTIAL TO VIEW THE

PROGRAM IN THE CONTEXT Of WI8CONSIN'8 OVERALL WELFARE REFORM INITIATIVE.

DURING GOVERNOR TOMPdON'S 1986 GUBERNATORIAL CAMPAIGN, WISCONSIN

CITI2EN8 MADE KNOWN THBIR FRUSTRATION OVER TEN PUBLIC WELFARE 8YSTEM.

THERE WAS A CLEAR CONCERN THAT PUBLIC ASSISTANCE MAD ECOME A WAY OF

LIFE FOR SOME PEOPLE -- A WAY OF LIFE TEAT, UNFORTUNATELY, WAS BEING

PASSED ON TO THEIR CHILDREN.

THI FACT IS THAT WELFARE WAS NO LONGER FULFILLING ITS ORIGINAL INTENT

OF PROVIDING TEMPORARY 12ISETANCE TO INDIVIDUALS DURING DIFFICULT TIMES

IN THEIR LIVES.

DISINCENTIVES TO WORE HAD DEVELOPED WITHIN PROGRAM WHICH WERE

ORIGINALLY INTENDED ONLY TO TIDE PEOPLE OVER UNTIL TIEY WZR ABLE TO

FIND EMPLOYINT. SOME PEOPLE SIMPLY COULD NOT LIAVE WILFARE.

TO ADDRESS THIS CONCERN, GOVERNOR THOMPSON DEVELOPED A PLAN TO REFOCUS

WISCONSIN'S WELFARE PROGRAMS ON A SINGLE O&7TC TIVll TO SIGNIFICANTLY

REDUCE WELFARE DBPE[NDECY.
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THE GOVERNOR PROPOSID A THRI-VOLD STRATEOY TO ACCOMPLISH THIS

OBJECTIVE, INCLUDING THU PROVISION OF INCENTIVES TO WORK, REQUIRING THE

FINANCIAL COOPERATION O ABBENT PARENTS IN RAISING THEIR CHILDREN. AND

ENCOURAGING TEENS ON WILFARE TO GRADUATI PROM HIGH SCHOOL.

AND WE I= REDUCED WELFARE DEPENDENCY. BETZEN JAUARY OF 1987 AID

DECEMBER 1959. OUR ASDC CASELOAD HAS DECLINED BY OVER 19%. WHILE THIB

DECLINE 18 NOT TOT*,'*LLY ATTRIBUTABLE TO OUR WELPAE REFORM REPORTS, OUR

PROGRAMS RI HAD AN EFFECT IN HELPING PEOPLE BECOME INDEPENDENT.

BOTH STATE AND FBDERAL GOVPRN2MNT8o CLIENT ADVOCATE GROUPS, COUNTY AnD

SCHOOL ADMINISTRATORS AND FRONT-LINI STAF? WERE INCLUDED IN THE

DEVELOPMENT AND IMPLEMENTATION OF LZEANFARE. ADDITIONALLYo THREE PUBLIC

HEARINGB ON LEARN3(?AP ADMINISTRATIVE RULES WIRE HELD IN MADISONO

MILWAUKEE, AND WAUSAU IN APRIL, 1988. FURTHERMORE, CLIENT ADVOCATE

GROUPS ARE REPRESENTED ON THE LEARKARE COORDINATING COMMITTEE WHICH

CONTINUES TO MEET MONTHLY IN MILWAUKEE, WHERE NIRLY HALF OF THE

LEARNPARE POPULATION RESIDES, TO DISCUSS AND RESOLVE PROGRAM ISSUES.

IN SHORT, LEARNYARE WAS NOT DEVELOPED IN A VACUUM NOR DOE8 IT OPERATE

IN ONE. WE CONTINUE TO LEARN AND EVOLVE, UTILIZING A WIDE VARIETY OF

INPUT.

AS ORIGINALLY PASSED BY THE WISCONSIN STATE LEGISLATURE IN 1987,

LEARNTARS WAB RESTRICTED TO TEEN PARENTS ELIGIBLE FOR TB AID TO

FAMILIES WITH DEPENDENT CHILDREN (AFDC) PROORA M. GOVERNOR THOMPSON,

REASONING THAT KUL TEENS ON WELFARE NEED AN EDUCATION, USED HIS VETO

AUTHORITY TO EXPAND LEARN7A.RE TO INCLUDE ESSENTIALLY ALL AFDC TEENS, 13

THROUGH I9. BY SUSTAINING HIS VETO, TEN LIGIBLATURA SUPPORTED THE

GOVERNOR' S ACTION.

THE PHILOSOPHY UNDERLYING WISCONSIN'S WELFARE, REFORM INITIATIVE,

INCLUDING LEARNPAREj, IS TEAT THE STATE MAY RAVI CERTAIN REASONABLE

EXPECTATIONS OF WELFARE RECIPIENTS IN RETURN FOR PROVIDING PUBLIC

ASSISTANCE. THE BTATEIS REASONABLE EXPECTATION Of WELFARE TEENS 18 THAT

THEY ATTEND SCHOOL REGULARLY IN ORDER TO GET TIE EDUCATION TREY WILL

NEED TO COMPETE IN THE WORKFORCE -- JUST AS TEN REASONABLE ERIECTATION

OF THE J.0.9.8. COMPONENT OF THE FAMILY SUPPORT ACT 18 THAT ADULTS WORK

OR PARTICIPATE IN EDUCATION OR TRAINING PROGRAMS.

18 THERE A LINK BETWEEN THE LACK OF A HIGH SCHOOL EDUCATION AND

CHRONIC DEPENDENCE ON WELFARE? ABSOLUTELY, ACCORDING TO THE UNIVERSITY

07 WISCONBIN'S INSTITUTE TOR RESEARCH ON POVERTY (I.R.P.)o THERE I8 A

GROWING BODY O EXPIRICAL DATA WHICH CONFIRMS WHAT HAS LONG BEEN

SUSPECTED. THOSE WITH A HIGH SCHOOL DIPLOMA CAN EXPECT TO EARN 60% MORE

THAN THOSE WITH LEB SCHOOLING -- ON THE DOIWNIDI, PEOPLE WHO HAVE A LOW

EARNING CAPACITY, THAT 18s, PEOPLE WITH A POOR WORK HISTORY AND/OR

LACKING A HIGH SCHOOL DIPLOMA, ARE MORE LIKELY TO BECOME LONG-TERM

WELFARE RECIPIENTS. THIS FACT IS PARTICULARLY DISTURBING TO US, GIVEN

THAT EACH YEAR, ABOUT TIN AND On-HALF PERCENT OF HIGH SCHOOL STUDENTS
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IN T MILWAUKII PUBLIC fCOOL DISTRICT DROP OUT 01 SCHOOL -- A

STAGGERING STATISTIC CONSIDERING THE BLEAK OUTLOOK FOR TMR I INDIVIDUALS

AND TUE ASSOCIATED COST TO BOCIITY, NOTE IN ECONOMIC T3RKS AS WILL AS

UNTAPPED HUMAN POTENTIAL.

FURTHERMORE, AS THE POPULATION OF HIGH SCHOOL GRADUATE8 CONTINUES TO

GROW AMONG TRE GENERAL POPULATION, THOSE WITHOUT A HIGH SCHOOL EDUCATION

FACE ALMOST INSURMOUNTABLE ODDS WHEN IT COMES TO SECURING ADEQUATE

EMPLOYXENT. WHEREAS 35 OR 40 YEARS AGO TRERE WERE AXPLE OPPORTUNITIES

FOR HIGH SCHOOL DROPOUTS, T118 IS NO LONGER TUE CASE. I.R.P. STATES

THAT ONLY 14% OF ALL NEW JOBS CREATED TEROUGE TH START 07 THE NET

CENTURY WILL NOT REQUIRE A HIGH SCHOOL EDUCATION.

THUS, TERRE EXISTS A DEFINITE NED FOR PROORA( WHICH ENCOURAGE 8ELF-

SUFFICIENCY THROUGH EDUCATION. THIS 1UX TM ! GOVERNOR PROPOSED

LEARNYARE.

LEAJM'A.3 CURINTLY COVERS OVER 27,000 AFDC TBEN MONTHLY AND UTILIZES

FINANCIAL SANCTIONS IN CONJUNCTION WITH SUPPORTIVE SERVICES TO ACHIEVE

ITS GOAL.

AFDC TEENS WHO FAIL TO ATTEND SCHOOL RIGULARLYo WITHOUT GOOD CAUSE,

ARE SUBJECT TO SANCTIONS AVERAGING ABOUT $113 PER MONTE PER TEEN. I

THINK IT IS IMPORTANT TO NOTE, ALSO, THAT TUE AFDC GRANT AMOUNT FOR A

FAMILY OF THREE IN WISCONSIN 18 $517, WHICH IS THE EIGHTH HIGHEST IN THE

NATION. TM AVERAGE NUMBER OF LBAR.NAR, SANCTIONS STATEWIDE PER MONTH

THUS FAR DURING THE 198|-90 SCHOOL YEAR IS ABOUT 2200 OR ABOUT 8% OF THE

TOTAL LHARN)IAR POPULATION.

TO ME, IT I8 VERY SIGNIFICANT THAT NINITY-TWO PERCENT OF THE APDC

TEENS SUBJECT TO LANIM ARE REQUIREMENTS, COMPLY WITH THOSE REQUIRENES

MONTHLY. THIS MEANS THAT, EACH XONTH, OVER 25,000 AIDC TEENS IN

WISCONSIN ARE EITHER IN SCHOOLl OR HAVI A LEGITIMATE EXCUSE FOP. NOT

BEING THE.

HOW M"Y OF THEE TEENS ARE ATTENDING BCAU OF LEANIAR.E? WE SIMPLY

DO NOT KNOW YET. AS I.R.P.1 THOMA8 CORSETT, WHO IS TEITIFYING LATER

TODAY# OBSERVED IN A PAPER HE WROTE ON LlARNTAR, LARN7ARZE' MOST

SIGNIFICANT* THOUGH UMMEASPURIBLIt iUCCBE MAY BE TAT IT SERVES TO DETER

TEENS FROM CUTTING CLASSES IN THE FIRST PLACE. LEAR"NARE, BY ITS VERY

EXISTENCE It 8RVINQ TO UZ!3fl AFDC TEENS FROM ENGAGING IN POOR

ATTENDANCE OR DROPPING OUT OF SCHOOL ALTOGETHER -- BUT THE EXTENT TO

WHICH THI8 OCCURS IS NOT KNOWN.

WI RALIlE THAT SOME TEINS MAY NEED HELP STAYING IN CSCOOL.

CONS QUENTLY, FROX THE VERY BEGINNING OF TKI PROGRAM, WE HAVI PROVIDED

SUPPORTIVE SERVICES INCLUDING DAY CAR AND TRANSPORTATION FOR TEEN

PARENTS. AS LIk A IVOLVED, WE A DDED ALTEIRNTIVE EDUCATION AND CASE

MkAGEiMET FUNDING.

35-775 0 - 91 -- 3
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STATEWIDE, LEARNAA3 CONTRACTS FOR C&LEMA YEAR 1990 TOTAL IN EXCESS
Or $9.4 MILLION, AND OVR 90% 01 TRIS FUNDS AM, EAIXAREID IPECIFICALLY

FOR LEARNTAR.r SUPPORTIV] SERVICES AND SUPPORTIVE SERVICE ADMINISTRATION.

OVER THE NEXT 12 MONTHS, MORE TRA $1 MILLION FOR LZARNTAR] CAB8

MANAGEMENT WILL 92 AVAILABLE STATEWIDE, ADDITIONALLY, DURING Tim NE

PERIOD, OVER $1.7 MILLION IN ALTERNATIVE EDUCATION FUNDING FOR MILWAUKEE

LEARNTARE TEEN WILL BE AVAILABLE. WE ARE NOW i TIE PROCI8 O

ALLOCATING THE WEW FUNDING TO COUNTIES S0 THAT IT IS AVAILABLE FOR THE

1990-91 SCHOOL YEAR. IN FACT, THE STATE RAS ALREADY SIGNED A CONTRACT

FOR MILWAUKEE COUNTY'S LEARNFARE CASE XANAEQENT ALLOCATION AND

NEGOTIATIONS ARE CURRENTLY UNDERWAY TO PROVIDE MILWAUKEE PUBLIC SCHOOLS

WITH LEARNTARE ALTLRNATIVx EDUCATION FUNDING.

BABD ON FIRST QUARTER CALENDAR YEAR 1990 DATA, IN COMPARISON WITH THE

SANE QlARTER LAST YEAR, OUR PROJECTED 1990 "SAVINGS" DUE TO LZARN7AR8

SANC"'IQNS W'LL 8B SLIGHTLY OVER $2.6 MILLION. IT 18 OBVIOUS THAT fjR
,:ORE, IN FACT jLMOST 3 TIMES MORE MONEY, .0 BEING SPENT ON LEARNFARP

SUPPORTIVE SERVICES THAN IS BEING "SAVED" THROUGH LUARWIARB SANCTIONS.

LBARN7ARX WAS NEVER INTENDED TO SAVE MONEY IN TE SHORT TERM -- IT 1,

RATHER, A LONG TERM INVESTMENT IN OUR YOUTH AND, CONSIQUENTLY, TEX

HEALTH OF OUR STATE AND NATION.

WHAT RAVE WE ACCOMPLI(, HD WITH LEARNARE SUPrORTIVE SERVICES THUS FAR?

AS AN EXAMPLE, IN MILWAUKEE OUR LEARNFARE CASE MANAGERS TRY TO

PERSONALLY CONTACT EACH SANCTIONED TEEN DROPOUT TO ENCOURAGE THEM TO

RETURN TO SCHOOL. SUPPORTIVE SERVICE NEEDS SUCH AS DAY CAR AND

TRANSPORTATION ARE ASSESSED AND ADDRESSED.

LZARNFARE ALSO ACKNOWLEDGES THE FACT THAT NOT ALL CHILDREN CAN ACHIEVE

BUCCESS IN THI REGULAR SCHOOL ENVIRONMENT. TO DATE, OUR MILWAUKEE CASE

MANAGERS HAVI WRITTEN 6$22 CONTRACTS TO PROVIDE LIARNIARI FUNDING FOR

TEEN DROPOUTS TO ATTEND ALTERNATIVE EDUCATION PROGRAMS. THEY HAVE ALSO

REFERRED 647 TEEN$ BACK TO THE MILWAUKEE PUBLIC SCHOOL 8YSTEX.

LEARNFA.RE CASE MANAGERS WORK WITH DROPOUTS ON A DAILY BSIS AND FULLY

UNDERSTAND THE RELATIONSHIP BETWIEN TUE LEARNARE SANCTION AND

8UPPORTIVI SERVICES. THEY CONFIRM THAT TE SANCTION SERVES AS A

CATALYST FOR TEENS TO TARE ACTION TO COMPLY WITH PROGRAM REQUIREMENTS.

WHEREAS SANCTION8 PROVIDe THI INCENTIVE TO ATTEND SCHOOL, SUPPORTIVE

SERVICES ENABLE REGULAR ATTENDANCE AND REMOVE 2CUBES FOR NONATTENDANCE.

I BELIEVE THAT, TOGETHER, SANCTIONS AND SUPPORTIVE SERVICES PROVIDE THE

BALANCE IN THIS PROGRAM THAT IS RESPONSIBLI FOR LBARWIARI'S SUCCESS TO

DATE.

POOR SCHOOL ATTENDANCE 1 A KEY FACTOR IN POOR SCHOOL PERFORMANCE -

- CONVERSILY, LACK OF 500085 CONTRIBUTES TO POOR SCHOOL ATTENDANCE.
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IN wIICOSIM, ALTERNATIVE PROGRAM FOR CHILDREN THROUGH AGE 17 KAY BE.
PAID FOR BY TE LOCAL SCHOOL DISTRICT. UNITIL'LARNPAR., NOWIVZR, IT I0

FAIR TO BAY THAT AFDC TErS IS AND OVER, INCLUDING SOME TEEN PARENTS,
WERE ON THEIR OWN IF TINY NEEDZC A7,TERNATIV1 PROGRAMMING TO FINISH HIGH

SCHOOL. LEARNFARI RAS STEPPED IN TO KNIT THE ALTERNATIVE EDUCATION

NEEDS OF AFDC TEENS IS AND 19 YEARS OF AGE, ALLOWING LITERALLY HUNDREDS

TO RETURN TO SCHOOL BY STRESSING THE IMPORTANCE OF EDUCATION AND PAYING

THEIR ALTERNATIVE PROGRAM TUITION COSTS.

FURTHER, NEW ALTERNATIVE EDUCATION FUNDING RECENTLY APPROVED BY

GOVERNOR THOMPSON WILL GO A LONG WAY TOWARD MEETING TEE NEEDS OF AFDC

TEEN DROPOUTS IN MILWAUKEE BETWEEN THE AGES OF 13 AND 17.

LIARNFARN HAS, WITHOUT QUESTION, STIRRED CONSIDERABLE INTEREST AND

CONTROVERSY IN WISCONSIN AND AROUND THE NATION. FIRST, BECAUSE IT LINKS

WZL."ARH BEN2PIT8 WITH SCHOOL ATTENDANCE AND SECOND, BECAUSE IT PLACES

RESPONSIBILITY FOR THE ACTIONS OF CHILDREN SQUARELY ON THE SH ULDERS OF

THEIR PARENTS.

PROPONENTS ALL OVER THE COUNTRY HAVI CONTACTED US FOR DETAILED

INFORMATION TO USE IN DEVELOPING SIMILAR LEGISLATION. WISCONSIN STAFF
WERE RECENTLY IN MICHIGAN TESTIFYING ON LZARNPARE, WmERE LEGISLATION

NIRLY IDENTICAL TO WISCONSIN8 IS8 BEING CONSIDERED. OHIO I0 CURRENTLY
OPERATING A PROGRAM THAT 1 MODELED AFTER WISCONSIN8S. OTHER STATES ARE
LOOKING AT WISCONSIN'S LZARNTARE MODEL AS THEY IMPLEMENT THEIR JOB

OPPORTUNITIES AND BASIC SKILLS TRAINING (J.O.E.S,) PROGRAMS.

PROGRAM CRITICS ACCUSE LEARNFARE OF ALLOWING TEENS TO HOLD THEIR

PARENTS "KOSTAGE" -- CONJURING IMAGES OF LARGE NUMBERS OF WZLPARE TEENS
LASHING OUT AGAINST THEIR PARENTS, THREATENING TO SKIP SCHOOL AND CAUSE

S LIARNiFAP SANCTION UILSS THEIR DEMANDS ARE MET. THIS Is NOT

SUPPORTED BY THE FACTS.

THE FACT 1 THAT MOST WELFARE PARENTS, LIKE MOST NON-WELFARE PARENTS,

EXERCISE CONTROL AND RESPONSIBILITY WITH REGARD TO THEIR CHILDREN, AS

1 EVIDENCED BY OUR 92% COMPLIANCE RATE. FOR THOSE PARENTS WHO ARE NOT

AiLE TO CONTROL THEIR CHILDREN, LERRNFARE SERVES AS A CATALYST TO GET

THE HELP THEY NEED. LEARNYARE CASE MANAGEMENT EXISTS TO OFFER SUPPORT

TO SUCH FAMILIES.

THE LERNY7ARE SANCTION IS MEANT TO IN.QJI&U PARENTAL INVOLVEMENT "
- BUT IT IS = A SUBSTITUTE FOR IT.

THERE Is A FAMILY IN JANESVILLE, WISCONSIN THAT HAS PIRST-HAND

KNOWLEDO OF LEARNARE SG IMPACT AND CAN ATTEST TO THE FACT THAT

SANCTIONS DO LEAD TO CORRECTIVE ACTION. A YEAR AGO, TE MOTHER IN THIS

FAMILY LEARNED THAT HER 17 YEAR OLD SON HAD A SEVERE ATTENDANCE PROBLEM

An HER WELFARE GRAm WAS CUT UNDER LIAR]ARE, SN WAS FORCED TO

CONFRONT HR SON WITH EVIDENCE OF HIS NONATTENDANCE AND, IN SO DOING,
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LIARED THAT 2E AO HAD A SERIOUS DRUG AND kLOOXOL PROBLIN, 1=

INSISTED TEAT IS SEEK TREATMENT FOR ClEMCAL DEPExDENCY AND RsURN To

SCHOOL WICH, AFTER-A VERY DIFFICULT AND TRYING PERIOD FOR TEE WHOLE

FAMILY# HE DID. THIS YOUNG MAN I8 NOW DRUG FREE AND WILL SOON B1

GRADUATINO FROM HIGH SCHOOL.

SOMB PEOPLE QUESTION TI FAIRNESS OF TIE PROGRAM CBS'$ 48 OURS NEWS
PROGRAM CAME TO MILWAUKEE AND ASKlD A YOUNG AD TRI O TE IF Smf FILT

"PICKED UPON OR UNFAIRLY TREATED" AS A RESULT OF LEARZFAAE SANCTIONS.
ORE ANSWERED, AND I QUOTI "IN THE BEGINNING I DID, BUT NOW THAT I LOOK

BACK AND WOW THAT I'M IN COOL AND EVERYTHING, I DOMNT FIL TEAT I WAS

PICKED ON. I DONIT FEEL THAT ITI UNFAIR, CAUSE IF IT WASN'T FOR
THEM CUTTING IT (MEANINGe R AiDC BENFITS),p I WOULD NEVER O0 BACK TO

SCHOOL. AND THN I WOULD NIVER SAVE ANYT2ING TO ?AE CARE OF My BABIES

WITH."

EDUCATORS THROUGHOUT WISCONSIN NAVE TOLD US TEAT TU ATTITUDES AND

BEHAVIOR PATTERNS WHICH ULTIVATELY RESULT IN POOR SCHOOL ATTEDANCE ARE

OFTEN EVIDENT AT A VERY EARLY AGE. BY TE TIMI A CHILD RIACHES AO 1,3

WREN THE CURRENT LRA.NIARE PROGRAM KICKS IN, IT CAN BE EXTREXLY

DIFFICULT TO CORRECT PROBLEM THAT ALREADY EXIST, REACHING YOUNG

CHILDREN AND THEIR FAXILIEB, TE E, IS KEY TO SUCCESBFULLY ADDRESSING

POOR SCHOOL ATTENDANCE AMONG TENS AND, ULTIMATELY WELFAREB DEPE DENCE.

ISCONSBINI PLAN TO EXPAND LEARMFARE TO CHILDREN SIX ThROUGE TWELVE

YBAR8 OLD WAS RECENTLY APPROVED BY HIALT AND RUMAN SRVICIS SECRETARY,

DR. LOUIS SULLIVAN. OUR WAIVER APPLICATION, FILED IN TEE FALL OF 1989t

FOCUSED ON THE PRi WT19 OF ATTENDANCE PROBLEMS. T EEFOREp, TX TERMS

AND CONDITIONS I RECENTLY SIGNED ALSO FOCUS ON PREVENTION AND WILL ALLOW

SCHOOL ATTENDANCE PROBLEM TO BE ADDRIED AT THEIR ONSET IN THM EARLY

GRADES. AT THE SAMI TIME, THIS AGREBXINT WILL ENHANCE OUR ABILITY TO

RESPOND EFFECTIVELY TO TEE ROOT CAUSES OF POOR ATTENDANCE AMONG YOUNG

CHILDREN THROUGH CASE XMAGEKINT, PRIOR TO SANCTIONING.

UNDER TJJ NEWPLM, AS LONG AS TEE FAMILY OF A CHILD SIX THROUGH 12

COOPERATES WITH TH LEARNFARI CASE MANAGER, A SANCTION WILL NOT BE

IMPOSED.

FEDERAL APPROVAL OF THIS PLAN INCLUDED AUTHORIZATION FOR WISCONSIN TO

CONTINUE ITS CURRENT LZARNFARE PROGRAM FOR TEENS, AS MODIFIED WITH A

STRENGTHENED CASE MANAGEMENT COMPONENT, AS WELL AS OPERATE THE EXPANDED

PROGRAM FOR YOUNG CHILDREN, THROUGH SPTEMBER, 1994. AUTHORISING STATE

LEGISLATION MUST BE ENACTED PRIOR TO ZPLEMENTATION OF LEAMrFPAR FOR

YOUNO CHILDREN.

-N CLOSING, LET ME SAY TEAT I FIRMLY BELIEX TEAT LE.RMlFARE WORZ.

YOU UNDOUBTEDLY WOULD LIUZ MJ TO PROVIDE YOU WT1[ SCIENTIFIC PROOF

SHOWING HOW nILL IT WORS BUT, UNFORTUATT.Y, I QAMT. I AX UMALE AT
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THIS POINT TO TILL YOU THE ITITrT TO WlICE LEAXXFARI 81VES As TIN

PRIMARY MOTIVATION FOR TEIM TO ATTEND SClOOL REGULARLY. WE HAVE NOT

YET BETADLISID A CAUSAL RUIIONTI EIP BETWEEN LEARNFARE WND IMPROVED

ICEOOL ATTENDANC3l NOR CA Wr SAY WITH SCIENTIFZC CERTAINTY TEAT TIEIS

WITH PRIOR ATTENDANCE PROBLEM. RAVE ACTUALLY IMPROVID SOLELY DBCAUSI OF

LERM'FAR.

AN XIDBPENDENT, FORMAL EVALUATION OF LRAXTARE WILL ATTEMPT TO ANSWER

THESE AND OTHER QUESTIONS IN TEE VIAR FUE, WHILE TEE FINAL

COMPRUKIMUIOVI EVALUATION PRODUCT I8 DUE IN 1993v TI I EVLUTORIS VERY

EARLY RESEAR DID, HOWEVER, DEAR OUT OUR SUSPICIONS TEAT MAY

SANCTIONE1D TIERS WERE ALO INVOLVED IN OTHER PROGRAM ADMINISTERED BY

OUR DEPARTM2T -- SUCS U JUVENILE DELINQUXMCY.

WlY, TIEN, DO I BILIMV1 IN THIS PROGRAM? FOR SEVERAL FUIDAMENTAL

REASONS.

FIRS? TIE GOAL IS A WORTHY ON -- TO REDUCI FUTURE WILFAR DEPENDENCY

AMONG TODAY'S POPULATION OF A M TERNS.

SECOND, TiE PHIL8OPHY 1I SOUND. AFDC TERMS RVI AN ODLI ATION TO

SOCIETY IN RETURN FOR Tn ASSISTANCE THY RECEIVE -- AD TEAT OBU.GATIOM

IS TO ATTERD SCHOOL REGULrRLY. REOULAR SCHOOL ATTENDANCE WILL INCREASE

THEIR CAM C1S OF FINDING ADEQUATE BM"LOYMCET.

THIRD, THE PROORJX IECHANIC8 AP' STRUCTJRED S0 T AT PROGRAM OALS 2MA

DB ACHIEVED. SUPPORTIVE SERVICES AND SANCTIONS ARE BALANCED 80 AS TO

PROVIDE THl INENTIVE AND THE KEAN FOA TEENS TO ATTEND SCHOOL

FIXALLY, MY BELIEF IS EASED ON WAT I DIMO TO 9i HAPPEING In

WlUcOgl1M. Tm.OUN XT 8TI1v, p Jm Zu RU@LAA 0OMYAOT lr z OUR CASU

MAAGIRSo AND OUR COUNTY AND SCHOOL ADMIXISTIVET STAFF -- AND

THEREPORE =[I THE POSITIVE IMPACT LRANFARE IS HAVINGG ON LRARM7AR.I

FAMILIES STATEWIDE. OUR RESPONSE TO TIN IMFT OF THEIS 72T PLAYER@ HAS

EM TO INCRlAS FUNDING FOR CASE ANAGRKT AND ALTEIMTV IDUCATIONI

TO EXPAND AND NUHANCE THESE SUCCIESFL FORKS OF I:;rXIV TION FOR TINS

WITH ATT DANCE PRODIEMS.

1 WIzE TO THAm YOU AGz O T[n OPIORTmNY TO SE]I wisOOsIIs

LEAMFRI REDIPERiUNCH WITH YOU AND UME YOU 0(("UVPORT OUR OONTINUING

EFFORTS TO ADDRESS THIS MOST IMPORTANT I E TRI TIM I A

PRIPARED TO ANSWER ANY QUESTIONS YOU NAY RAVE ON LEANFTARJ.



PREPARED STATEMENT OF JOHN PAV, ',SARAT

Mr. Chairman and members of the Senate Finance Subcommittee on Social Secu-
rity and Family Policy, I am John Pawasarat, Director and a Scientist with the Er-
ployment and Training Institute of the University of Wisconsin-Milwaukee. I appre-
ciate your request to testify on the University of Wisconsin evaluation of the state's
Learnfare policy. Learnfare, while very easy to understand, is quite complex to ad-
minister and requires the cooperation of 429 locally autonomous school districts, 72
county income maintenance departments, and the state Department of Health and
Social Services. While the State of Wisconsin has one of the most sophisticated com-
puterized systems for administration of AFDC, food stamps and medical assistance
programs in the nation, implementation of the policy is dependent not only on com-
puter matches but decisions of thousands of income maintenance workers and teach-
ers across the state and accurate reporting of this data to the various computerized
systems involved in the implementation.

The Wisconsin Department of Health and Social Services maintains a computer-
ized file of all AFDC recipients in the state, which is available to summarize admin-
istrative data on teens under the Learnfare policy. This data is very limited in
nature and is flawed by inaccuracies that preclude its use as outcome data.' Reli-
able data on school achievement and completion rates will only be possible after
review of actual school records, which is scheduled to begin in Milwaukee and five
other school districts in the state during 1991.2

Our first report summarized the state's computerized welfare-records on the
Learnfare status of AFDC teens in Milwaukee County as of December, 1989. lowev-
er, this data does not provide information necessary to measure the outcomes of
Learnfare. It can only be used to define the population to be studied and to track
the status of participants for AFDC check-writing purposes.

REPORTED SCHOOL STATUS OF MILWAUKEE COUNTY TEEN PARENTS AND DEPENDENTS
(De<vbx<, 19891

Status e peexxt n ts Iing

In-scho regular studemt status ................. .................... I 193 6,847
In-scho0l on monthly monitocing ... .145 933
Unverified, attendance not yet reviewed, not found . 281 2,159
Non-grtauate exempt from schoo under Learniare 907 Z70_
High school graduate/G E D . 35 35
Sanctmned. 34 1,428

Total.. 2,625 11.672

As noted above, nearly half of teen parents who have not graduated from high
school, 907 in Milwaukee County, are exempted from school under the Learnfare
requirement although the reasons for most exemptions are not available in the
state's data system. According to caseworkers a large number of teen parents are
exempted from school by obtaining a waiver from their high school stating that they
cannot graduate by age twenty. In December, 415 teen parents who had not com-
pleted high school were exempted from high school attendance and then subse-
quently exempted from workfare because they had children under age two, 144 teen
parents were exempted from high school attendance and then subsequently exempt-
ed from workfare because they were pregnant, and 116 non-graduates exempted
from high school attendance had been placed in mandatory work programs, includ-
ing 17 teens sanctioned that month under workfare. Another 106 teen parents were
temporarily out of school with infants under three months of age. By contrast, rela-
tive ly few dependent teens are exempt from school, in part because eighteen-year-
old dependents ar. eligible for AFDC in Wisconsin only if they are in-school and
expected to graduate or earn a CED credential by age nineteen.

The state's administrative records of th? school status of Milwaukee County teens
sanctioned under Learnfare between September, 1988 and December, 1989 were re-
ported for two months after each teen's last sanction. State data showed that
twenty-eight percent of the teens had returned to school and were reported regular-
ly attending two months after their last sanction. This group included 317 teen par-
ents (twenty percent of all sanctioned teen parents) and 1,530 dependent teens
(thirty percent of all sanctioned teen dependents in the county).
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REPORTED SCHOOL STATUS OF TEEN PARENTS TWO MONTHS AFTER THEIR LAST SANCTION
(As 0 Decemv, 199]

H percent Of lowd
TOWd

In -sc ho ol ..................................................... ........................................................ ........................ 3 1 7 2 0 .3
Still sanctioned . .......................... 366 23.4
Unverified or not found ......................................... 92 5.9
Exem p t from school 6 ............... ................................... .................. .......................................... 54 9 3 5.2
N o lo n g er o n A F .............. ......................... .......................................................................... 2 3 8 1 5.2

T o ta l ... .............. ... .. ... ...................................... ...... ............... .......... ... ............................. 1 ,5 6 2 1 0 0 .0

REPORTED SCHOOL STATUS OF TEEN DEPENDENTS TWO MONTHS AFTER THEIR LAST SANCTION
[As of Dcemtw, 1989)

Number Perct 0 tol

n .fchr ..... ... .......... .................. ... ......... ...... ...... . .... .... ................. .......... 1 ,5 3 0 3 0 .3
S till sa nc tio n e d 6 ...... ..................... .............. ... .............................. ....... ...... ............... ......... 1 ,4 2 8 2 8 .3
U nverified not found ........... ...... .................................................. ............ ... ......................... . 2 5 6 5.1
Exem pt from school .. . . . . ............................. ....... ........................................................  116 2.2
Moved to AFDC case headed by a n -parent .................................................. .................. ..... 29 0.6
N o long er on A FD C ...... ........ ........................................... ..................... .............. ............ 1,6 91 3 3.5

To tal......................................... ........................................ .................. ....................... ..... . 5,0 50 10 0 .0

These numbers have generated a great deal of controversy in Wisconsin, in large
part because they conflict with earlier state reports that, "The vast majority of
teens are sanctioned for only a few months before returning to school and attending
regularly." 8

It has become an unfortunate new Wisconsin pastime to search for a single
number that captures the experience of AFDC teens under the Learnfare policy.
Some Learnfare critics have cited the twenty-eight percent figure as evidence of
Learnfare's failure. State officials recently calculated a new percentage of sanc-
tioned teens returning to school based on these numbers, 39.4 percent, which ex-
cludes thoe teens who leave AFDC after sanctioning. An even more favorable per-
centage, forty-six percent, could be generated if all sanctioned teens subsequently
qxerpted from any school attendance could somehow also be removed from the
Learnfare experimental group.

We believe that reliance upon one or two percentages to judge the complex experi-
ences under Learnfare is ill-advised. First, we have yet to generate the baseline data
on the historical school experience (completion rates, credits earned, attendance pat-
terns) of AFDC teens prior to the Learnfare experiment. Secondly, AFDC school
status codes have serious limitations with practices reportedly varying even within
counties for collecting and coding school enrollment and attendance. Finally, just as
the experiences of adults on AFDC have ranged from long-term dependence of five
or more years to short-term participation during bouts of unemployment, the subpo-
pulations used for hypothesis testing in the Learnfare evaluation will require care-
ful attention and analysis.

To date a larger number of sanctioned teens in Milwaukee County have left
AFDC 'han have remained on aid while returning to school. Recent patterns of
movement on and off welfare will be compared to the pre-Learnfare period, control-
ling for changes in the labor market, to determine if the Learnfare experiment has
effected the movement of families or individual youth off welfare. In the case of
teen parents, social service records will also be used where available to determine
the numbers, if any, of these teens' infants who remained on aid or moved into
foster care with another casehead or in another household. The strength of our re-
search design is its use of non-welfare data sources for labor market participation,
school completion, and birth rates insuring that the experience of all teens in the
experimental group including those who leave aid will be evaluated.

The Wisconsin Learnfare experiment addresses the national goal of breaking the
cycle of poverty and dependency through education and along with the Wisconsin



Work Experience and Job Training Program and Community Work Experience Pro-
gram through employment training. These outcomes cannot be measured quickly,

t are essential for understanding the impact and value of the Learnfare policy
experiment. As we proceed, we we come the recommendations and insights of this
Committee and the state and Federal departments in our evaluation work.

ENDNOTES

1. Thirteen percent of the 29,269 teen parents and dependents under the Learn-
fare requirement in the state computer system in July, 1989 had missing or incon-
sistent entries for Learnfare status or highest grade completed.

2. The Family Support Administration's June 4, 1990 Waiver Authority and Spe-
cial Conditions provides for renegotiation of the evaluation contract to collect school
attendance data on AFDC teens by September 1, 1991. We have agreed to establish
an accelerated time-line for collection of attendance data and information on credit
attainment. A survey of the 429 Wisconsin school districts and follow-up interviews
will be used to determine the extent to which methods of collecting and reporting
school attendance data were altered both in response to Learnfare and to the Wis-
consin Compulsory Attendance and Truancy Prevention Act of 1987.

3. This group includes 274 teens with Learnfare school codes of "not found," 824
teens whose attendance was not verified for that month, 1,106 thirteen year olds
whose attendance has not yet been reviewed, and 236 fourteen to nineteen year olds
miscoded as "children under age 13."

4. This total includes 54 teen parents sanctioned only in December, 145 parents
sanctioned for two to four months, 116 parents sanctioned for five to nine months,
and 51 teen parents sanctioned for ten to fifteen months. Eighteen year old teens
who are sanctioned as dropouts are not included since they are only eligible as
AFDC dependents if they are in school.

5. Sixty-seven of the sanctioned teen parents were exempted from school attend-
ance to care for their infants under three months of age. Those teens who secure a
waiver from their high school stating that they cannot graduate by age twenty are
given workfare codes. 132 of the Learnfare sanctioned teen parents who had not
completed high school were subsequently placed in mandatory workfare programs,
261 teen parents who were exempted from school attendance under Learnfare were
subsequently exempted from workfare because they had a child under two years of
age, and 42 teen parents exempted from school were subsequently exempted from
workfare because they were pregnant.

6. This total includes 171 teens only sanctioned in December, 639 teens sanctioned
for two to four month, 422 teens sanctioned for five to nine months, and 196 teens
who have been sanctioned for ten to fifteen months.

7. This group includes only thirteen to seenteen year old dependents since eight-
een year old dependents are eligible for AFDC only if they are attending school.

8. "Analysis of Learnfare Statistics, September 1988-June 1989," Silvia Jackson,
Administrator, Division of Economic Support, Wisconsin Depa,-tment of Health and
Social Services, August 10, 1989, p. 1.

PREPARED STATEMENT OF LOIS M. QUINN

Mr. Chairman and members and staff of the Finance Subcommittee on Social Se-
curity and Family Policy, I am Lois Quinn, a Scientist with the Employment and
Training Institute of the University of Wisconsin-Milwaukee. I am testifying in re-
sponse to your request to provide information on our evaluation of the Wisconsin
Learnfare policy, report on our progress to date, and answer your questions and con-
cerns.

In July of 1989 the Employment and Training Institute of the University of Wis-
consin-Milwaukee entered into contract to evaluate the Learnfare portion of the
"Wisconsin Welfare Reform Package Section 1115(a) Waiver Application," approved
October, 1987, for the U.S. Department of Health and Human Services and the Wis-
consin Department of Health and Social Services. A research design for the evalua-
tion was approved in December, 1989, with the final evaluation report due June 30,
1993.1 The Institute also is evaluating Wisconsin's Work Experience and Job Train-
ing (WEJT) Program and the Community Work Experience Program (CWEP) for the
State of Wisconsin. The work on this evaluation witi complement that of Learnfare
and allow for analysis of teens who are exempted from the Learrnfare schooling re-
quirement or who graduate or age into the workfare programs.

Like the Family Support Act of 1988, Wisconsin's Learnfare policy has as its goal
assuring that AFDC family members obtain the skills needed to help them avoid



long-term welfare dependence. The intent of the Learnfare policy was articulated in
the Wisconsin waiver request to the Federal Government.

For adults, cooperation with employment and training programs is ex-
pected. For teens, school attendance is the appropriate equivalent of adult
work and should be treated as seriously as work. The school requirement
for all teen members of AFDC households between 13 and 18 years old will
permit the state to give the teens a clearly understandable and monetarily
tangible reason to pursue their education. Obviously, in and of itself, it may
not be sufficient to motivate a teen to continue schooling. However, used in
conjunction with a wide range of school and social service programs, it
should increase the overall effectiveness of the state's efforts to educate
these children. This should reduce the likelihood of their future welfare de-
pendence.

2

Learnfare targets not only teen parents receiving Aid to Families with Dependent
Children (AFDC), but also teenage dependents who reside with a natural or adoptive
parent.

The critical outcome for older teens affected by the Learnfare experiment is eco-
nomic self-sufficiency, which will be measured by data on each individual's subse-
quent welfare history and labor force experience. The Wisconsin Employee Wage
Reporting System will be used for both evaluations. This data base which is already
matched against AFDC client populations for welfare fraud purposes provides quar-
terly earnings of all AFDC participants. The data will be available for all persons
living in the state whether they remain on welfare or not. Other expected outcomes
include high school completion, improved school performance as measured by credit
attainment and grades earned, improved attendance, and reduced incidents of
female teen AFDC recipients' childbearing. The school data will be obtained
through examination of student records in the Milwaukee Public Schools and five
representative school districts in other parts of the state. This data will be supple-
mented by state records on CED certificates and high school equivalency diplom.s
issued. Birth records are available statewide through the Department of Health and
Social Services (DHSS) to measure subsequent births to participants. The most reli-
able measures of Learnfare success-transition to employment, post-program AFDC
status of teen parents, high school completion, and school credit attainment-will
only be meaningful when compared to a similar population for the two-year period
before the Learnfare experiment.

What we can present to the Commit ee today is only preliminary information on
certain social service characteristics of teens and families sanctioned under the
Learnfare policy in Milwaukee County, the state's largest urban area. The Learn-
fare evaluation contract required an examination of the characteristics of families
sanctioned under Learnfare. Furthermore, the state-appointed Learnfare Advisory
Committee in its first meeting asked us to examine the social problems and identi-
fied social service needs of chronically sanctioned families in Milwaukee County.
With the cooperation of the Milwaukee County Department of Health and Social
Services and the Milwaukee County Board of Supervisors, the Employment and
Training Institute examined over four million computerized records from data bases
in Milwaukee County including the Children's Court system records since 1979,
social service records since at least 1987, all checks written for Milwaukee County
social services since 1985, and all records on individuals in the income maintenance
system including all Learnfare participants from September, 1988 through Decem-
ber, 1989.

Since Learnfare sanctions impact on the entire family unit, in the critical area of
child abuse or neglect we examined these problems for the family unit rather thanjust the specific teenager whose failure to attend school triggered the family's AFDC

nefit reduction. Our first report on The Impact of Learnfare on Milwaukee Count,
Social Service Clients summarizes the results of the research utilizing Milwaukee
County social service data. 3 Briefly stated, the findings include:

-From September, 1988 through December, 1989 the families of 6,612 Milwaukee
County teens were sanctioned for failure to meet Learnfare school attendance
requirements.

-As state officials anticipated, many teens sanctioned under Learnfare were in
families with problems of abuse or neglect. 1,327 Milwaukee County teens sanc-
tioned under Learnfare were in families identified by Milwaukee County social
service workers or the Children's Court system as having suspected or docu-
mented problems with abuse or neglect. These youth comprised twenty percent
of all sanctioned teens in the county.

35-775 0 - 91 -- 4



-When teens who had been in the Children's Court system (either as Children in
Need of Protective Services or for delinquent acts) were added to teens living in
families coded for possible abuse or neglect, they comprised 2.722 (or forty-one
percent) of the 6,612 Milwaukee County teens sanctioned.

-Teens in families coded for possible abuse or neglect or in the Children's Court
system received a total of 10,195 monthly sanctions and accounted for $1,529,250
of the AFDC savings attributed to Learnfare for the September, 1988 through
December, 1989 period.

-Another consequence of Learnfare is the sanctioning of AFDC parents who take
in foster children and AFDC families contracting with Milwaukee County to
provide family day care. While foster children are exempt from Learnfare, the
AFDC families who take in foster children are subject to Learnfare require-
ments for their own teenagers. An analysis of a portion of Milwaukee County
families providing foster care found 144 foster children living with AFDC case-
heads whose own teens were under the Learnfare policy. Fifty-three of these
foster children (36.8 percent of the total) were in families sanctioned under
Learnfare. Likewise, AFDC families with teens under the Learnfare require-
ment were identified who also provide family day care for Milwaukee County.
Of the seventy-five children in family day care and placed with AFDC families
under the Learnfare requirement, forty-three (57.3 percent) were cared for by
families who were sanctioned under Learnfare.

The June 4, 1990 Waiver Authority and Special Conditions requires an examina-
tion of the availability of services and the timeliness of providing services to thir-
teen to nineteen year old sanctioned teens. The new Federal waiver should allow for
improved recordkeeping to determine the specific services provided to each of these
clients, as well as services provided to an additional 3,300 in-school teens in Milwau-
kee County sanctioned for poor attendance and 2,356 teens sanctioned in other parts
of the state. 4 Presently, we know that day care for children of teen mothers and
transportation monies to and from day care have been provided throughout the
state and contracts had been written for alternative education programs in Milwau-
kee County.

This analysis is critical since the Learnfare policy as presently constituted is de-
pendent for its cost savings upon exemptions from the JOBS legislation which re-
quires identification of supportive service needs and family circumstances prior to
sanctioning and a conciliation procedure to resolve disputes related to clients' par-
ticipation in JOBS programs. It is the position of Wisconsin Department of Health
and Social Services administrators that social service needs of Learnfare families
can be adequately addressed by existing school and county social service staff. The
Job Service staff responsible for serving teens sanctioned as dropouts do not present-
ly receive school records or county information on the identified social service needs
of sanctioned teens, and the alternative education programs have access to social
service records only upon request by the client. While the names of over 3,300 teens
sanctioned in Milwaukee County as school dropouts or for failure to report their
school status have been given to three case managers employed by Wisconsin Job
Service, only alternative school placements are provided and financed. Families of
in-school youth requesting social services assistance, other than for day care or
transportation to day care, are encouraged by the Milwaukee County Learnfare
Hotline and income maintenance unit workers to contact public school social work-
ers.6 Tracking services to Learnfare sanctioned families is problematic. School social
workers are now expected by state Social Services administrators to provide social
services to families of in-school youth sanctioned under Learnfare but do not have
access to county and state social service records identifying these families' docu-
mented problems. The required recordkeeping of state and federally funded services
and referrals will also enable us to track services provided for the subpopulation of
1,327 teens already identified as members of Milwaukee County families with sus-
pected or documented problems of abuse or neglect.

The attached report on The Impact of Learnfare on Milwaukee County Social
Service Clients identifies additional evaluation issues raised by the social service
data from Milwaukee County, and John Pawasarat, Director of the Employment
and Training Institute, will describe data currently available on the Learnfare
status of AFDC teens.

ENDNOTES

1. University of Wisconsin-Milwaukee Employment and Training Institute, "Eval-
uation Research Design for Wisconsin's Learnfare Program," submitted to the Wis-
consin Department of Health and Social Services, October 15, 1989.



71

2. Wisconsin Department of Health and Social Services, "Wisconsin Welfare
Reform Package Section 1115(a) Waiver Application," submitted to the U.S. Depart-
ment of Health and Human Services, May 1, 1987, p. 10.

3. John Pawasarat and Lois Quinn, The Impact of Learnfare on Milwaukee
County Social Service Clients (Milwaukee: Employment and Training Institute, Uni-
versity of Wisconsin-Milwaukee, March, 1990).

4. These numbers are for the period from September, 1988 through December,
1989.

5. Interview with Jill Mp.sde, Milwaukee County Learnfare Coordinator, Septem-
ber 28, 1989 See also, DHSS "Important Notice: This Notice May Affect Your AFDC
Grant," December 26, 1987; Wisconsin Department of Health and Social Services,
"Important Notice to Teens Currently Being Sanctioned for Learnfare: This Notice
May Affect Your Grant," May, 1989.
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Introduction

In October, 1987 the Family Support Administration of the U.S. Department
of Health and Human Services approved the Learnfare portion of the "Wisconsin
Welfare Reform Package Section 1115(a) Waiver Application." The Code of
Federal Regulations requires evaluations of demonstration projects, and in
July, 1989 the Wisconsin Department of Health and Social Services (DHSS)
contracted with the University of Wisconsin-Milwaukee Division of Outreach and
Continuing Education Employment and Training Institute (ULW-ETI) to conduct the
evaluation of the Learnfare portion of the demonstration project. A research
design was approved by the Wisconsin Department of Health and Social Services
and the U.S. Department of Health and Human Services in December, 1989. The
research design identified six areas for study: the impact of Learnfare on the
school attendance of teenage AFDC recipients, the impact of Learnfare on school
completion rates, whether Learnfare effects the school performance of teenage
AFDC recipients, the impact of Learnfare on the incidents of female teen AFDC
recipients' childbearing, a process evaluation of Learnfare implementation, and
a study of the Impact of Learnfare on families. 1 A final evaluation report is
due June 30, 1993.

State and federal officials indicated their particular interest in the
impact of sanctions on participants. The U.S. Department of Health and Human
Services staff also requested that the Employment and Training Institute
provide results when they became available to assist other states in
implementing the Family Support Act of 1988.2 This paper is the first of a
series of reports. The paper limits its discussion to the characteristics of
teens sanctioned under the Learnfare policy and Learnfare participation rates
because reliable data on school achievement and completion rates will only be
possible after review of School cords which is scheduled during 1991. The
data used in the study was available only for 4iiwaukee County, which accounts
for 73.7 percent of all Learnfare sanctions in the state. The researchers
cannot determine the ultimate success or failure of the Learnfare policy at
this time, but can only offer guideposts for assessing its impact on sanctioned
popu ations.

Executive Surmary

This report is part of a larger evaluation which details the experience of
all participants in the Milwaukee County Department of Social Services
including all Children's Court system records since 197q, Social Service
records since at least 1987, all checks written for Milwaukee County Social
Services since 1996, and all records on individuals in the income maintenance
system including all Learnfare participants from September, 1988 through
December, 1989. It is not a sample. Over 4 million records from the data
bases cited above were used to describe the experience of families i;i Milwaukee
County's various social service systems.
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Findings

1. From September, 1988 through December, 1989 the families of 6,612
Milwaukee County teens were sanctioned for failure to meet Learnfare
school attendance requirements.

2. Of the 6,612 teens sanctioned, 28 percent had returned to school and were
reported regularly attending two months after their last sanction. For
sanctioned teen parents the percentage of teens reported regularly
attending school two months after their last sanction was 20 percent.
Thirty-five percent of sanctioned teen parents had been exempted from
school attendance two months after their last sanction. (See pp. 10-11.)

3. As state officials anticipated, many teens sanctioned under Learnfare were
in families with problems of abuse or neglect. (See p. 4.) 1,327
Milwaukee County teens sanctioned under Learnfare were in families
identified by Milwaukee County Social Service workers or the Children's
Court system as having possible or documented problems with abuse or
neglect. These youth comprised 20 percent of all sanctioned teens in the
county. (See p. 11.)

4. When teens who have been in the Children's Court system (either as
Children in Need of Protective Services, CHIPS, or for delinquency) are
added to teens living in families coded for possible abuse or neglect,
they comprised 2,722 (or 41 percent) of the 6,612 MIlwaukee County teens
sanctioned. (See pp. 13-15.)

5. Teens in families coded for possible abuse or neglect or in the
Children's Court system received a total of 10,195 monthly sanctions and
accounted for $1,529,250 of the AFDC savings attributed to Learnfare for
the September, 1988 through December, 1989 period.

6. The total sanctions for Milwaukee County for the sixteen-month period were
22,379. These sanctions represented an estimated reduction In AFDC
payments of $3,356,850, including a federal savings of $1,990,950.

7. Another consequence of Learnfare is the sanctioning of AFOC parents who
take in foster children and AFDC families contracting with Milwaukee
County to provide family day care. While foster children are exempt from
Learnfare, the AFDC families who take in foster children are subject to
Learnfare requirements for their own teenagers. An analysis of a portion
of Milwaukee County families providing foster care found 144 foster
children in living with AFOC caseheads whose own teens were under the
Learnfare policy. 53 of these foster children (36.8 percent of the total)
were in families sanctioned under Learnfare. Likewise, AFDC families with
teens under the Learnfare requirement were identified who also provide
family day care for Milwaukee County. Of the 75 children in family day
placed with AFOC families under the Learnfare requirement, 43 (57.3
percent) were cared for by families who were sanctioned under Learnfare.
(See p. 13.)



I. Background on the Wisconsin Learnfare Policy

In July, 1987 the State of Wisconsin enacted legislation implementing a
Learnfare policy for families receiving AFDC (Aid to Families with Dependent
Children). As a condition for receiving aid, all teenagers who have not
completed nigh school must attend school regularly. At the time of a family's
six month AFDC review or upon application for AFDC, each teenager's prior

school attendance is reviewed by a county Income Maintenance worker o
r through

a computerized match with the Miliwaukee Public Schools. Those teens with ten
or more unexcused absences for the prior semester or lacking information on
their prior semester's attendance are placed on monthly monitoring. Any teens

not enrolled in school or having more than two days of unexcused absences under

monthly monitoring are removed from their parents' grant ("sanctioned") until
they return to school or attend regularly. DHSS reports that a sanCtion
results In an A'.drage *150 a month reduction in the AFDC family grant. 3 The

Learnfare policy identifies "good cause" reasons why a teenager may be exempt
from school attendance, including caring for an Infant under three months of

age, Inability to graduate by age 20, lack of day care, lack of transportation
to day care, no school available after expulsion, religious grounds. Funding
is provided for day care for the children of Learnfare teen parents and for
transportation costs to and from day care.

All teen parents who have not graduated from high school and do not have
exemptions are required to meet the Learnfare school attendance policies. Teen
dependents are subject to Learnfare requirements only if they reside with at
least one natural or adoptive parent. Other teens, living with non-legally
responsible relatives such as an aunt, uncle, or grandparent, or an unrelated
adult, are exempt from the Learnfare policy and its sanctions.4  The Learnfare

policy was first applied to teenage parents and dependent teens ages 13-14 in
the spring of 1988. Since September, 1988 the Learnfare requirement has
effected all teen dependents ages 13-18 residing with their parents and all
teen parents ages 13-19 receiving AFDC.

The DHSS Learnfare waiver request to the federal government stated the
intent of the policy.

"For adults, cooperation with employment and training programs is

expected. For teens, school attendance is the appropriate equivalent
of adult work and should be treated as seriously as work. The school
requirement for all teen members of AFOC households between 13 and 19
years old will permit the state to give the teens a clearly
understandable and monetarily tangible reason to pursue their

education. Obviously, in and of itself, it may not be sufficient to
motivate a toen to continue schooling. However, used in conjunction
with a wide range of school and social service programs, it should
increase the overall effectiveness of the state's efforts to educate
these children. This should reduce the likelihood of their future
welfare dependence.,

5

The waiver request also addressed the issue of requiring school attendance of
18- and 19-year-old teen parents.
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"The rationale for requiring all underage teens to remain In school
also applies to the young adults who have not achieved high school
graduation or its equivalent. The need is, if anything, even greater
among young adults who are pregnant or already parents and living on
AFOC. School attendance for tnis group will reduce future -
dependency. It also reflects the reality that many young people,
especially those who have lost school time because of pregnancy and
child birth, do not graduate until they are 19 or 20. Requiring teen
parents to continue after the eighteenth birthday also puts an
emphasis on educational attainment rather than simply attending
school*."6

It is unclear whether the program's creators were willing to accept
certain negative consequences of the Learnfare policy. A OHSS staff memo to
Secretary Timothy Cullon in November, 1987 discussed the possibility of
referring teens to social services prior to any sanctioning. The memo
described the issue as:

"Some kids have problems that prevent them from attending school or
learning if they are in school, such as drug or alcohol abuse, or
emotional problems due to abuse or neglect. These teens are most
likely to be sanctioned because parents will be unable to deal with
them. They also may be subjected to further abuse or kicked out of
the home altogether."

7

The staff option proposed referring all teens to social services as a first
step prior to any sanctions. Those teens with problems preventing regular
attendance at school would be exempt from Learnfare sanctions as long as they
met the social service plan for dealing with their problems. The advantage of
the service was outlined as,

"Helps identify all teens that havo problems beyond poor school
attendance, and sees that they are offered the treatment they need.
If we are concerned about the future of these teens, we will see they
get help with all problems that may prevent them from being
productive adults." 8

The memo identified the major disadvantage of this approach as "cost," stating:

"Con Cost. Dollars must be provided to county social service
agencies to assess all teens subject to sanction and to deal with
those needing help. The cost could be limited somewhat by only using
this process for teens tnat are dropouts. It could be assumed that
kids that are enrolled in the school and having problems with drugs,
etc., will be identified and dealt with by the school.

Savings. Fewer teens will be sanctioned so the projected 'savings'
will be smaller. Will this affect the waiver?" 9

Rather than creating a system to review family social service needs prior
to Learnfare participation, the Learnfare policy instead relies upon existing
school social workers, school at-risk programs, and county social service



workers to address problems uS they arise. In October, 1988 the Deparlment of
Health and Social Services arranged to provide funding for counseling and
alternative education programs for high school dropouts sanctioned under
Learnfare. Through a contract with Wisconsin Job Service WEOP (Wisconsin
Employment Opportunity Program) staff were made available to provide counseling
and limited social services to teens sanctioned under Learnfare as dropouts or

for failure to report their school status.

In Milwaukee County three WEOP workers are provided lists of names of
teens sanctioned as dropouts and for failure to report. Since October, 1988,
approxlni.stely 3,300 teens have been referred to the WEOP staff In Milwaukee
County. The workers contact parents and teens through phone calls and letters
and encourage younger teens to return to the public Schools. (638 younger
teens have been referred to Miwaukee Public Schools.) The workers provide
counseling and community servic referrals for a number of older teens and
contract for classroom training for high school completion or high school
equivalency diploma programs for older teeiis at the Milwaukee Area Technical
College and community-based programs. In addition to classroom training, a
number of the comm-inity-based programs provide social services, including
individual and family counseling, instruction in parenting skills, and
referrals to community services. From November, 1988 through December, 1989,
625 contracts were provided vor classroom training for Learnfare teens under
the WEOP program. However, since contracts are generally for a semester
p,3riod, several contracts may be written for the same teen. OHSS reports that
allocations in 1990 for Learnfare programs in Milwaukee County include
$2,735,000 for day care, $506,700 for transportation to and from day care,
$754,000 for purchase of alternative education, and $246,000 for staff for the
Learnfare Hotline.

DHSS officials continued to be concerned about families with chronic
sanctions under Learnfare after the policy's implementation in spring of 1988.
At one of the first meetings scheduled with the Employment and Training
Institute to discuss the Learnfare eval..etion research design, DHSS Division of
Policy and Budget staff stressed the importance of Iook;ng at chronically
sanctioned teens. In May of 1989 an investigation of younger Milwaukee County
teens sanctioned under Learnfare was initiated by the Division of Policy and
Budget. Regional 0HSS staff solicited the cooperation of the Milwaukee County
Department of Social Services to examine the social service records and
circumstances of 13- and 14-year-old teens identified by DHSS as sanctioned for
at least five months. A recent analysis of tne data submitted to DHSS
officials in July of 1989 reveals +hat 22 of the 63 teens studied nad Milwaukee
County social service codes indicating an investigation for abuse or neglect.
These fig .res are consistent with the findings of this report and are based on
several of the sam data sources.

It is the position of DHSS administrators that social service needs of
Learnfare families can be adequately addressed by existing school and county
social service sta'f. The WEOP staff do not presently receive school records
or county information on the identified social service needs of sanctioned
teens, and the alternative education programs have access to social service
records only upon request by the client. Families of in-school youth
requesting social services assistance, other than for day care or



transportation to day care, are encouraged by the Learnfare Hotline and the
Income Maintenance Unit workers to contact a public school social worker. 10

The public schools do not presently have access to social service records of
Learnfare clients except for those incidents Involvingfhe youth at school.

II. Present Status of Milwaukee County Teens on AFOC

As of December, 1989 there were 15,343 teenagers included in AFOC grants
In Milwaukee County. This included 2,625 teen parents, 11,672 teen dependents
living with a natural or adoptive parent, and 1,046 teens living with an adult
other than their parent. The 13,527 teen parents and dependents living with
parents who had not graduated from high school were required to meet te
Learnfare policy.

MI LWAUKEE COUNTY

Age of Teens

13 years
14 "
15 "

16 1
17 "
18
19

TOTAL

TEENS INCLUDED
December, 1989

Teen Parents

25
66
200
976

1,337

2,625

IN AFDC GRANTS
1 1

Dependents
Living With
Parents

2,684
2,586
2,324
2,117
1,701

260

11,672 1,046

High School Graduates 12 (Estimate) 735

TOTAL Non-Graduates (Estimate) 1,890 11 ,637 1,041

Computerized data from the state's Computer Reporting Network (CRN) file
which is used to determine eligibility for AFOC, food stamps and medical
assistance and to record compliance with the Learnfare requirement was analyzed
to provide an overview of tne DHSS-reported school status of Milwaukee County
teens. The School status as of December, 1989 is shown below.

Otner Teens

196
231
205
200
190
24



REPORTED SCHOOL STATUS OF MILWAUKEE COUNTY TEEN PARENTS AND DEPENDENTS
(December, 1989)

Teen Parents

Dependents
Living with
Parents

Percent
Total of Total

In-school regular
student status

In-school on monthly
monitoring

Unverified, attendance not
yet reviewed, not found 1 3

Non-graduate exempt from
school under Learnfare

High school graduate/G.E.D.
Sanctioned

TOTAL

193 6,847

933

281 2,159

907
735
164

2,625

270
35

1,428

11,672

Ill. The Wisconsin Learnfare Model

As other states examine the Learnfare option for portions of the AFDC teen
population, the Wisconsin experience can be instructive. The waivers granted
by the federal government in October, 1987 permitted Wisconsin to require 13-
to 18-year old dependent children and 13- to 19-year-old teen parents to
register and participate in School or be subject to sanction. Key to
Wisconsin's Learnfare policy was an exemption from assessment activities.
Under the JOBS program, s0es are required to conduct the following
actIvitios:

Within a reasonable time period prior to participation the State IV-k
agency must make an initial assessment of employability based on:

(i) the individual's educational, child care, and other supportive
services needs;

(ii) The individual's proficiencies, skills deficiencies, and prior
work experience;

(iii) A review of the family circumstances, which may include the
needs of any child of the individual; and

(iv) Other factors that the State IV-A agency determines relevant in
developing the employability plan .... 14

Status

7,040

1,078

2,440

1,177
770

1 ,792

14,297

49.2

7.6

17.1

8.2
5.4

12.5

100.0
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However, federal officials point out that the JOBS assessment process does not
require a review of existing social service records and may be conducted by
income maintenance workers. Such a minimal assessment even if required fo

r

Learnfare may not have identified the several thousand teenagers in Milwaukee
County AFDC families with documented or suspected problems of abuse or neglect,
several hundred youth who had previously run away from home, been in court over
changes in guardianship, or had paronts petition for court-ordered services fo

r

a child tney could not control, and another thousand teens with Children's
Court events for delinquency or CHIPS.

While state OHSS officials recognized the possible consequences of this
policy on victims of abuse or neglect prior to implementation, measures were
not instituted to protect these victims apparently due to the costs involved.
It is the position of OHSS administrators that social service needs of
Learnfare families can be adequately addressed by existing school and county
social service staff.

The Wisconsin Learnfare demonstration project officially ends December 31,
1991.15 In September, 1989 state officials sought waivers from the federal
government both to expand the Learnfare policy to dependents ages 6 to 12 and
to exempt the state from JOBS legislation requiring assessment of family
circumstances and development of an employability plan tor teens in the
Learnfare population.16 In December, 1989, the federal government granted the
state request to be exempt from JOBS for the current 13- to 19-year-oid teen
Learnfare population.

1 7 The waiver request for the 6- to 12-year-olds is

still pending.

IV. Methodology

The Milwaukee County Department of Health and Human Services contracted in
April, 1989 with the Employment and Training Institute of the University of
Wisconsin-Milwaukee (UW-ETI) to provide evaluation services for the Milwaukee
County Youth Initiative. This work was incorporated into the evaluation of
Wisconsin's Learnfare Policy for the Wisconsin legislature and the U.S.
Oepartment of Health and Human Services, which UW-ETI began in July, 1989. As
anticipated in the UW-ETI Learnfare evaluation proposal and research design,
the combined work provides a comprehensive examination of the identified social
service needs of AFDC teens and their families in Milwaukee County. 18  This
phaso of +he research evaluation examined the entire 1989 AFDC teen population
anJ their families in Milwaukee County, utilizingcomputer data bases for
county social services, the Children's Court Center, and the DHSS's Computer
Reporting Network.
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The Employment and Training Institute's past research both with the
Wisconsin Department of Corrections and the Department of Public Instruction
has demonstrated the limitations of the use of sampling data, particularly for
hard-to-serve populations making many entrances and exits into the welfare,
social service, court or education systems. In addition, given the focus of
the Milwaukee County Youth Initiative on needs of families which can be met by
neighborhood-based strategies, the evaluations examined the variety of services
or problems encountered by various members of AFOC households affected by the
Learnfare policy.

Working with the Milwaukee County Department of Social Services, the UW-
ETI with assistance from the University of Wisconsin-Milwaukee Social Science
Research Facility created one data base from four separate computer systems
within the ccunty: the JUSTIS file providing data on all persons In the
Children's Court system since 1979, SIPLE and its predecessor SSIS which
provide a history of social services recorded in Milwaukee County since at
least January of 1987, and the county UPS file detailing checks written since
January, 1986. Each computer system retains historical data since at least
1987, and in some cases as far back as 1979. For over 10,000 records, cases
were visually Inspected to match client data which did not have common
identifiers, had name changes or variations in spelling, or had miscoded data
fields. UW-ETI also worked for several months developing a file format for the
state's Computer Reporting Network (CRN) active database system which has
recorded information on all AFDC, food stamp,.and medical assistance clients
and applicants since 1980. In late December, 1989 UW-ETI received state DHSS
computer files on Learnfare sanctions which were subsequently matched with the
county data.

The following cautions should be noted regarding the county social service
and court data. Data from Milwaukee County's computer system regarding social
services to families and individuals (the SIMPLE system and its predecessor
SSIS) accurately reports only those cases entered into the computer. In some
instances clients may not have been entered, thereby undercounting the services
(e.g. Investigations or ongoing services for child abuse or neglect) provided.
Extensive examination of tne Children's Court data reveals an extremely low
error rate. However, delays as long as six months in entering Information
result in missing data for 1989 dispositions. While numerous errors were
observed In the coded CRN data on Learnfare-eligible teens, the sanction data
should be accurate. 19 The data on sanctioned families in this-report has not
been revised, however, to reflect cases where full AFDC payments were restored
as a result of appeals or fair hearing decisions.



V. Teens Sanctioned Under Learnfare in Milwaukee County

From September, 1988 through December, 1989, the families of 8,968
Wisconsin teens receiving AFDC were sanctioned for failure to meet the
Learnfare requirement. 6,612 of these sanctions (73.7 percent of the total)
occurred in Milwaukee County.

AFDC TEENS SANCTIONED ONE OR MORE MONTHS
September, 1988 through December, 1989

Teen Parents
Dependents

TOTAL

Milwaukee
County

1,562
5,050

6,612

Balance
of State

872
1,484

2,356

Total

2,434
6,534

8,968

A longitudinal file was created from monthly DHSS computer tapes to follow
the reported progress of teens sanctioned under Learnfare. Of the 6,612
Milwaukee County teens sanctioned during the period from September, 1988
through December, 1989, 28 percent nad returned to School and were reported
regularly attending two months after their last sanction. This group included
317 teen parents (20 percent of all sanctioned teen parents) and 1,530
dependent teens (30 percent of all sanctioned teen dependents).

REPORTED SCHOOL SThrUS OF TEEN PARENTS TWO MONTHS
AFTER HEIR LAST SANCTION (as of December, 1989)

In-school
Still sanctioned

20

Unverified or not found
Exempt from school
No longer on AFOC

TOTAL

Percent
Number of Total

7f--7 2."
366 23.4
92 5.9

549 35.2
238 15.2

1,562 100.0

Thirty percent of Milwaukee County dependent teens sanctioned under Learnfare
had returned to school with regular attendance two months after their last
sanction. An additional 2.7 percent of the teens may be in school, but their
attendance is unverified for that montft.- . ..
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REPORTED SCHOOL STATUS OF TEEN DEPENDENTS TWO MONTHS
AFTER THEIR LAST SANCTION (as of December, 1989)

Percent
Number of Total

In-school 1.530 3 -3
Still sanctioned 21  1,428 28.3
Unverified or not found 256 5.1
Exempt from school 2 2  

116 2.2
Moved to AFDC case headed by
a non-parent 29 0.6

No longer on AFDC 1,691 33.5

TOTAL 5,050 100.0

Vl. AFDC Families Coded for Possible Problems with Child Abuse or Neglect

Using both the Social Service system computer files (SIMPLE and SSIS) and
the JUSTIS file, a "flag" was created for those families who had an indication
of possible abuse or neglect. This included families with any children who had
an event in Children's Court under the statutes for abuse or neglect, families
investigated or provided ongoing services through Protective Services, and
families for whom a social worker indicated a possible problem in this area.
It is important to note that these families have not necessarily had a court
action or a proven instance of abuse or neglect (although some have), but that
at a minimum a case worker has investigated one or more members of the family
for abuse or neglect or has indicated this as a possible problem in the
casehead's social service file. In some families, the person who abused the
child may no longer be in the household or the abused child may have been
removed to foster care or a group home.

2,284 teens were identified whose families had a code indicating possible
abuse or neglect and who were required to attend school under the Learnfare
policy.

- Nearly 60 percent of these teens (1,327 youth) have been sanctioned
for one or more months under Learnfare.

- Another 957 teens (42 percent of teens identified in families flagged
with abuse or neglect codes) who were in families with an abuse or
neglect code had their school attendance reviewed for at least one
month during the sixteen month period and had no sanctions.

- The 1,327 Milwaukee County teens sanctioned under Learnfare between
September, 1988 and December, 1989, and in families with an abuse or
neglect family code made up 20 percent of all sanctioned teens for
the 16-month period.

- One-fourth (24 percent) of Milwaukee County teens sanctioned for ten
or more months were in families with an abuse or neglect code.



Teens with Identified Needs
In families with
abuse/neglect codes
In Children's Court
system as individuals

TOTAL (excluding overlap)

. MILWAUKEE COUNTY SANCTIONED TEENS
(September, 1988 through December, 1989)

TOTAL MONTHS 7EEN WAS SANCTIONED
1 2 3 4 5 6 7 8 9 10 11 12 13-15

356 259 191 140 89 59 54 50 46 27 24 13 19

493 418 262, 210 139 111 80 71 67 48 40 20. 31

702 568 367 287 190 140 106 101 87 58 51 25 40

Total

1,327

1,990

2,722

ALL TEENS SANCTIONED 2034 1455 860 626 410 292 236 198 157 120 100 54 70 6,612

Teens with Identified Needs

as a percent of all sanctions 34% 39% 43% 46% 46% 48% 45% 51% 55% 48% 51% 46% 57% 41%



85

13

VII. Foster Parents and Child Care Providers on AFOC

Many Milwaukee County AFOC recipients whose own children are under the
Learnfare requirement also care for foster children or are family day care
providers. As a result, these families may be sanctioned under Learnfare. An
analysis of a portion of the foster care population found 144 foster children
living in families where a teenager was subject to Learnfare. 53 of these
foster children (36.8 percent of the total) were in families where a Learnfare
sanction occurred. Likewise, 75 children were identified receiving family day
care from a family whose teens were subject to Learnfare. 43 of these children
(57.3 percent of the total) were in families who were sanctioned.

The Milwaukee County Department of Social Services maintains a check
writing file (UPS) which details all expenses paid for by Milwaukee County for
social services. Checks written during the period from September, 1988 to
June, 1989 for foster home and family day care were matched against the
Learnfare longitudinal file in September, 1988 through December, 1989 and the
July 1989 CRN file to establish whether or not the child was living out of the
home and to identify foster parents. This is not a complete count of the
foster care population on AFOC.

This analysis limits itself to the population identified as foster parents
or day care providers and the extent to which sons or daughters of these
families were sanctioned under Learnfare. Subsequent analysis will examine
whether there was an increase in the number of dependent children being placed
in foster care or living with non-legally related relatives. This preliminary
analysis suggests only that social service providers are also required to
participate under Learnfare and are at some time sanctioned under Learnfare.

VIIl. AFOC Teens in the Children's Court System

Milwaukee County's JUSTIS file was used to provide information on children
involved in Children's Court both under CHIPS (children in need of protective
services) and for delinquency. The JUSTIS file provides data on all persons at
Children's Court since 1979.

The Children's Court charges of 1,990 youth sanctioned under Learnfare
were reviewed. Note: the term "charges" is used for many events in which the
child is a victim, e.g. for abuse or neglect, or where guardianship may be
transferred to a non-parent as well as for cases of delinquency. The charges
of the first event in Children's Court for the 1,990 teens sanctioned included,

909 youth - Statutes 943.01 to 943.125 (See 4he Appendix for a list of
charges)

295 youth - Statutes 940.01 to 940.44

170 youth - Statutes 941.01 to 941.30
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146 youth - Statutes 48.13(10) neglect, 48.13(3) abuse, 48.13(2)

abandonment

144 youth - Statutes 947.01 to 947.15

76 youth - Statute 48.13(4), parent unable to provide care
(uncontrollable)

55 youth - Statutes 341.04 through 347.06

49 youth - Statutes 161.41 to 167.10, including possession or delivery
of controlled substance

40 youth - Statute 48.13(7a), runaway

23 youth - Statutes 48.13(8) and 48.13(2), parent unavailable or
without parent

19 youth - Statute 880.07 and 880.15, guardianship or appointment of
temporary guardian

11 youth - Statutes 944.01 to 944.33, sexual offenses

10 youth - Statutes 48.13(6) and 48.13(7), truancy

10 youth - Statutes 946.41(1) to-946.80

238 of thesu first charges (12 percent of the total) occurred in 1989, and
403 charges (20 percent of the total) In 1988.

A number of teens with Children's Court system charge events (CHIPS or
delinquent) were reported as attending school ragularly under the Learnfare
policy. 1,727 AFDC teens with Children's Court charges were identified whose
school attendance was reviewed for the semester or monitored monthly and who
had no sanctions during any months on aid between September, 1988 through
December, 1989. The charges of the first event in Children's Court for these
1,727 teens include,

678 youth - Statutes 943.01 to 943.125 (See the Appendix for a list of

charges)

367 youth - Statutes 940.01 to 940.44

104 youth - Statutes 947.01 to 947.15

89 youth - Statutes 941.01 to 941.30

75 youth - Statute 48.13(4), parent unable to provide care
(uncontrollable)
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49 youth - Statute 880.07 and 880.15, guardianship or appointment of
temporary guardian

45 youth - Statutes 341.04 through 347.06

29 youth - Statutes 161.41 to 167.10, including possessic- or delivery
of controlled substance

14 youth - Statutes 48.13(8) and 48.13(2), parent unavailable or
without parent

10 youth - Statute 48.13(7a), runaway

When the teens from the Children's Court system are combined with those
teens Identified from families with possible problems of abuse or neglect,
there is considerable overlap. Taken together, the following can be said of
their Learnfare experience.

- 2,722 of the 6,612 Milwaukee County teens sanctioned between
September, 1989 and December, 1989, were In families with an abuse
or neglect code or had an event in the Children's Court system, or
both. These tee;s made up 41 percent of all sanctioned teens.

- 344 teens were sanctioned for at least ten of the last sixteen months
of Learnfare (September, 1988 through December, 1989). Half of this
group (174 teens) have been identified as living in families with an
abuse or neglect code, having an event in Children's Court for CHIPS
or delinquency, or both.

- 45 percent of the AFDC cost savings resulting from monthly sanctions
in Milwaukee County during the sixteen month period can be attributed
to sanctions for teens in families with an abuse or neglect code or
with events in the Children's Court system. These teens and their
families accounted for $1,529,250 of the reduced AFDC benefits due to
Learnfare sanctions In Milwaukee County.

IX. Federal Legislation Targeting AFDC Participants and Their Families

The federal government policies toward social servicess mandated for

welfare clients involved in employment and training programs have shifted
during the last decade. Under the Work Incentive Program (WIN), originally
established as part of the 1967 Social Security Amendments, states were
required to provide assessment, counseling, supportive services and an

.. emPloyabTlTty development plan which considered the particular needs of the
client. The governmental cooperation mandated under WIN required the stato
DHSS to operate an administrative unit separate from the income maintenance
unit whose employees were to specialize in the provision of services including
"health, vocational rehabilitation, counseling, child care, and other social
and supportive services as are necessary to enable such Individuals to accept
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employment... "23 Secondly, this unit in cooperation with the WIN sponsor (Job
Service) was responsible for developing an employability development 2/an
containing a "manpower services plan and a supportive services plar. 

4

Furthermore the unit was required to "certify in writing that the necessary

immediate and ongoing supportive services have been provided or arranged, or

that no such services are required for those Individuals who have been selected
for participation in a WIN component.

'"2 5

WIN-DEMO

Many states complained that the WIN structure was Inefficient and resulted

in parallel bureaucracies in DHSS and Job Service. WIN-Deo, authorized under

the Omnibus Budget Reconciliation Act of 1981, allowed states to "streamline"

WIN by transferring all activities to one administrative unit, and additionally
allowed states to abandon all assessment, employability plans, and supportive

services. Wisconsin adopted their WIN-Demo project in this fashion under the
Wisconsin Employment Opportunities Program (WEO. All applicants were
registered in WEOP as a condition for eligibility for AFOC, and all mandatory

and voluntary participants immediately entered into Job Search. Wisconsin's
WEOP Plan provided that, "Appraisal of recipients' job history, job skills,
education and training needs and general employability will only be done if the
recipient is still unemployed after the Initial Job Search period."

JOBS

The Family Support Act of 1988 through Its Job Opportunities and Basic

Skills Training (JOBS) Program returns to the original WIN model and in many
respects expands upon the requirements set forth in the original WIN program.

Emphasis is once again placed on the importance of assessing the clients' needs
and family circumstances in the development of individual employability
development plans. Target groups are identified and special consideration is
given the needs of teen parents. The JOBS regulations include the following:

- Emphasis on Identifying a long-range employment goal even for

students required to complete school.

- Identification of supportive services needs and family circumstances
which may Include the needs of any child of the individual.

- Development of an employability plan which takes into account the
individual's supportive service needs and local employment
opportunities.

- Optional contracts with participants specifying client obligations

and social services to be provided.

- A conciliation procedure to resolve disputes related to clients'

participation in JOBS programs.
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In the 1987 application for welfare reform waivers, the Wisconsin
Department of Health and Social Services was very clear about the need for
supportive services for teen parents. 26  The Learnfare waivers did not,
however, anticipate building in a social service component for assessment or

services, but requested exemptions from responsibility from this portion of the
Social Security Act. The waiver application makes clear the importance of
these exemptions by restating its request to waive WIN requirements for
assessment, counseling and supportive services.

27

The implementation of tie Wisconsin Learnfare model would likely not have
been possible without an exemption from assessment, counseling, supportive
services and an employability plan. The sheer numbers of AFDC dependent teens
along with teen parents in the state (30,000 plus) may hove made the task
fiscally prohibitive. With WIN and JOBS requirements waived, the process
became an inexpensive policy with limited administrative costs. Accordingly,
the Learnfare process in Milwaukee County was abbreviated to the following:

1) The Income Maintenance Unit (l4J) requires families to report school

attendance information as a condition of AFDC eligibility.

2) An IMJ worker decides any exemptions.

3) A computer matches school records against IllU data.

4) Sanctioning occurs automatically after the computer match.

5) Families of in-school youth requesting socal services are referred
by the Learnfare Hotline to the public school social worker.

6) The names of teens who are sanctioned as dropouts or for failure to
report Information are provided to three WEOP workers who attempt to
make contact with these families and provide services including
contracting for alternative education programs.

Future research will examine programs instituted by the schools to serve
Learnfare teens who have been sanctioned, are under monthly monitoring for
their attendance, or who return as dropouts. In addition, the data In this
report will be expended in future studies along with the issues it raises,
including:

- Exploration of the consequences of sanctioning teens from families
with multiple problems.

- An examination of services, both educational and supportive, provided
by WEOP-funded alternative education programs for 18- and 19-year-old
teens.

- An in-depth analysis of the teen parent population and the reasons

for the large number of exemptions to school attendance for this
group.
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An analysis of the Income Maintenance Unit (iMU) vor: ers' expanded
responsibilities under Learnfare and WEJT/CWEP, their preparation and
training, and the method of establishing progrwn participation
status.

An analysis of the expanded role for the school social worker and the
adequacies of funding and training to absorb Learnfare
responsibilities.

A survey of school officials to assess impact of Learnfare on school
programs.
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PREPARED STATEMENT OF MARK M. ROGACKI

BACKGROUND ON THE WISCONSIN COUNTIES ASSOCIATION

The Wisconsin Counties Association was created by Wisconsin Statute in 1935 to
protect county interests and further better county government. WCA is a voluntary
organization of county governments representing over 1900 county board supervi-
sors and executives. Currently, 69 of Wisconsin's 72 counties are members of the As-
sociation. The Wisconsin Counties Association is governed by a 15 member board of
directors who represent some of Wisconsin's largest (Milwaukee, Waukesha, Racine
and Kenosha) and smallest (Ashland, Forest, Jackson, and Price) counties.

The role of the Wisconsin Counties Association is to provide a county voice on
both state and Federal issues of concern to county government. In Wisconsin, we
have six licensed lobbyists. In Washington, we are represented by Waterman and
Associates.

WISCONSIN'S COUNTY BASED WELFARE SYSTEM

In Wisconsin, county government is responsible for administering the Federal
income maintenance programs, including Aid to Families with Dependent Children.
Wisconsin county officials have witnessed the transformation of the "temporary"
welfare programs that were created during the New Deal into "permanent" welfare
programs. AFDC is one such program.

During its 55 year history, we have watched families turn to AFDC for shoot-term
support, seen that support turn to dependence and are now faced with the economic
and societal problems caused by that welfare are dependency.

We know that single-parent households primarily headed by women, rely on
public assistance for support and that the public assistance programs often provide
economic disincentives to self-sufficiency.

We have experienced more and more third, fourth and even fifth generation
AFDC families.

We have a tremendous problem with teen pregnancy which often results in high
school dropouts and AFDC dependency.

It appears that we have established a welfare system which teaches our children,
by example, that relying on public assistance is an acceptable career. We have
shown our children that an education is not necessary. We have established a public
support system that encourages dependency and discourages-self-sufficiency. And it
appears we are teaching our children to be welfare dependant better than we are
teaching our children the tools to improve their skills and marketability.

Since we administer the welfare programs, Wisconsin county officials have long
realized that there are problems. We know that Wisconsin's welfare programs fail
to assist individuals in becoming self-sufficient. When we see generation after gen-
eration of the same family living on AFDC, we know we have failed.

Further, in the early 1980s, our problems were compounded by the high level of
benefits in our state. At one time, we provided the third highest AFDC benefits in
the nation. With our benefits higher than our neighboring states, we experienced an
influx of welfare dependents from those states, especially from Illinois. So not only
were we dealing with welfare problems among Wisconsinites, we were inheriting
welfare problems from other states.

WELFARE REFORM

During the mid-1980s, Wisconsin debated welfare reform, benefit levels, disincen-
tives to work, extended medical coverage for welfare recipients who get jobs, manda-
tory work programs and mandatory school programs. With the election of Tommy
G. Thompson as Governor in 1986, Wisconsin began to address these issues.

We received waivers from the Federal Government that allowed Wisconsin to Im-
plement education and training programs for adults and Learnfare programs for
teenagers. It is our belief that these programs are integral in any effort to break the
welfare dependency. We are working toward a welfare program that meets the
original goals of the Social Security Act of 1935, a program that provides temporary
assistance to the needy and helps them help themselves.

Wisconsin's welfare program, under the leadership of Governor Thompson, cre-
ates the assumption that each individual is responsible for achieving self-sufficiency.
The AFDC benefit level was reduced to stem the influx of welfare recipients from
other states and the savings were used to finance the new education and training
initiatives in Wisconsin's welfare program. We now have a program that not only
provides for the welfare recipients daily needs, but also provides them with the



skills necessary to become self-sufficient. It is a program that invests in our children
and our future.

LEARNFARE

One major component of Wisconsin's welfare reform program is Learnfare.
County officials long discussed the problem of high school dropouts and the increas-
ing number schoolage welfare recipients. We knew that these children did not re-
ceive the necessary skills to become contributing members of society. We knew that
we would have to find a way to keep all of our children in school if we had any hope
of breaking the cycle of welfare dependency.

The primary objective of the Learnfare program is to help teenagers receive their
high school diplomas by requiring school attendance as a condition of receiving
AFDC benefits. With a high school diploma, the teenagers will have access to better
jobs, and those jobs will reduce the demand for expanded welfare programs. Learn-
fare is also designed to increase parental involvement in their children's education
and contact between the parents and the school.

Counties have also used this program to identify children and families in need of
services. In Milwaukee, Rock and Racine counties, a county employee works with
the Learnfare teens to identify any social problems that may contribute to the
teen's failure to attend school. These county employees determine whether the
Learnfare teen needs alternative education, day care or transportation services and
helps locate these services. In addition, these county employees visit the homes and
use these visits to identify other family members in need of services. Counties have
used this information to develop special programs designed to meet the needs identi-
fied.

Racine County, for example, has implemented an intensive juvenile counseling
program. This program, designed for adjudicated youths, includes intensive counsel-
ing and monitoring coordinated between the courts and probation department.

Through Learnfare, the state also provides funds for transportation and child care
to provide teen mothers and other Learnfare participants a greater opportunity to
attend school and receive their diplomas. We believe that Learnfare and the educa-
tion of all of our children is an important component in reducing poverty.

NEW LEARNFARE INITIATIVES

Governor Thompson has recently proposed to expand the Learnfare program.
While the current Learnfare program requires schoolage teens to attend school, the
expanded program would include children between the ages of six and twelve. We
have found that our children's habits are developed well before the teenage years. It
is our hope that pre-teen Learnfare will result in better habits, including study
skills and school attendance habits.

Recently the Federal Government has announced its approval of the waivers nec-
essary to expand Learnfare. The expanded Learnfare program will be considered by
the Wisconsin Legislature in early 1992.

CONCLUSION

In an article published in the NYSAC News (New York Association of Counties).
In 1987, Senator Daniel Patrick Moynihan correctly pointed out that the welfare
system had failed our children. "They are," he wrote, "given short weight, and it
will show-as a group, though some will be lucky -throughout their lives, in school,
after school, at work, at raising families of their own. To know this and not to do
something about it is to say we don't care about it."
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