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EARNED INCOME TAX CREDIT

THURSDAY, JUNE 8, 1995

U.S. SENATE,
COMMITTEE ON FINANCE,

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

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

Also present: Senators Roth, Chafee, Hatch, Simpson, D'Amato,
Murkowski, Nickles, Moynihan, Baucus, Bradley, Pryor, Rocke-
feller, Breaux, Graham, and Moseley-Braun.

OPENING STATEMENT OF HON. BOB PACKWOOD, A U.S. SEN-
ATOR FROM OREGON, CHAIRMAN, COMMITTEE ON FINANCE
The CHAIRMAN. The committee will come to order.
We have two entirely disparate hearings this morning; one on

the Earned Income Tax Credit, and then we will have five nomi-
nees for different positions, none of which have any connection with
the Earned Income Tax Credit, when we finish.

I would say about the Earned Income Tax Credit, I understand
the studies and I understand the fraud that has been alleged and
the lack of tight enforcement.

But, by and large, I think it is a program that has worked as we
intended it would work and hoped it would work when we created
it 20 years ago, much to the credit of Russell Long in pushing this.
We were trying to find some way to relieve lower income working
people-it was not intended as a welfare program-from the bur-
den of the Social Security tax, which, of course, has no progres-
sivity to it at all. So, I would hope that we can agree upon what
reforms are necessary, but can keep the program and keep it help-
ing who we intended to have it help.

Senator Moynihan?

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

Senator MOYNIHAN. Precisely, Mr. Chairman. There is a strange
lineage to this measure. It is a form of a negative income tax, so
Milton Friedman certainly has some theoretical claims on it.

I think this came in the aftermath of President Nixon's proposal
to establish a guaranteed income, a proposal which was vigorously
rejected by the progressive-minded folk = use it was inadequate.

Those same progressive-minded folk are now in the process -of
abolishing the Aid to Families with Dependent Children program
altogether,' such does the vagrant ways of political fashions. But we



have had this pro r in place for 20 years. I think Ms. Richard-
son can speak to the question of, is it being properly managed, are
there abuses? But for the rest, the main issue is, what are the
rates that we want, how much do we want to return in this mode?
I think it is a very efficient one, but I would like to hear from our
distinguished representatives.

The CHAIRMAN. It was also interesting, on the guaranteed family
income, the opposition from some sources-mainly liberals-who
did not like the idea that we were going to just give money to the
poor.

Senator MOYNIHAN. That is right. Well, that will not happen any-
more. [Laughter.]

The CHAIRMAN. Secretary Samuels.

STATEMENT OF HON. LESLIE B. SAMUELS, ASSISTANT SEC-
RETARY FOR TAX POLICY, DEPARTMENT OF THE TREASURY,
WASHINGTON, DC
Secretary SAMUELS. Chairman Packwood and Senator Moynihan,

I would like to have my written statement placed in the record and
summarize it.

The CHAIRMAN. Without objection.
[The prepared statement of Secretary Samuels appears in the ap-

pendix.]
Secretary SAMUELS. I am pleased today to discuss the scope and

purpose of the Earned Income Tax Credit, as well as steps that are
being taken to improve the credit. I will briefly touch upon compli-
ance issues; Commissioner Richardson will address administrative
matters more completely.

The administration is strongly committed to the goals of the
EITC, which are to make work pay and to lift workers out of pov-
erty in the most efficient and administrable manner possible. With
its message of "work pays," the EITC helps reduce dependency on
welfare and increase reliance on jobs. This is why the EITC has
been supported on a bipartisan basis during its 20-year history.

During the 7-year period between 1986 and 1993, Congress voted
to significantly expand the ErC in three major pieces of legislation
under three Presidents: the Tax Reform Act of 1986, OBRA 1990,
and OBRA 1993. Both the 1990 and 1993 expansions were delib-
erately phased in over a period of years by Congress. The EITC
provides tax relief to millions of working Americans, and that relief
is not, and has never been intended to be, limited solely to Federal
income taxes.

Under current law, over 78 percent of the EITC offsets Federal
payroll and income taxes. I would note, this does not include excise
and other tax burdens borne by low-income workers.

Under the Senate budget resolution, the EITC would be reduced
and tax burdens increased for over 14 million working families.
Working families with two or more children would be hit the hard-
est, with an average tax increase of $305 per year.

During the past several months, some observers have suggested
that the EITC is growing uncontrollably. To the contrary, the in-
creases in the EITC have resulted from careful, considered actions
by Congress to gradually phase in the 1990 and 1993 expansions
over a period of years.



Once the 1993 expansion is fully phased in in 1996, future
growth will be slightly less than projected GDP growth. The table
there shows once the EITC is fully phased in, it will then grow at
slightly less than projected GDP. We- do not view this as a program
out of control.

We share the concerns of those members of this committee and
others who are troubled by error rates associated with the EITC,
just as we are troubled by error rates in other areas that contribute
to the overall tax gap.

The administration is strongly committed to reducing both inad-
vertent taxpayer errors, and the less common but more troubling,
fraud. We welcome the opportunity to work further with this com-
mittee to address these areas.

However, the only EITC compliance proposals in the Senate
budget resolution are those that are contained in the President's
budget. Significant reductions of the EITC, such as those con-
templated in the Senate budget resolution, do not address compli-
ance issues in any other way.

The administration's commitment to improving the EITC for low-
income families has been demonstrated through more than a dozen
legislative and administrative actions since early 1993. In taking
these actions, we have been guided by the following four key goals:
to make work pay for those who might otherwise be on welfare; to
ensure that an individual who works full-time throughout the year
will not live in poverty; to target benefits to those with the greatest
needs while minimizing distortions; and to make it easier for eligi-
ble individuals to claim the credit and for the IRS to verify the eli-
gibility.

The design of the EITC under current law reflects a balance
among these four goals. I would like to briefly address each of
them. First, for low-income families the EITC makes work pay in
two ways. Unlike many other assistance programs for low-income
families, the EITC is limited to working families. Moreover, the
credit amount initially increases rather than decreases for each ad-
ditional dollar of earnings.

The positive link between the EITC and work can help offset the
work disincentives created by other tax and transfer programs,
such as Social Security taxes and food stamp benefits. The EITC,
with its positive credit rate on low earnings, is the only program
designed to help offset the marginal tax rates imposed by these
other programs.

A second goal is to ensure that a person who works at a full-time
job for the entire year will not live in poverty. In order to ensure
that a family of four, dependent on a full-time worker earning the
minimum wage, is lifted out of poverty, would require a combina-
tion of food stamps, enactment of the President's proposal to in-
crease the minimum wage, and the EITC. So, as you can see, we
have not met the goal yet. We are not there.

Third, the benefits of the EITC should be targeted to families
with the greatest needs and to those who can be best served by the
positive incentives associated with the EITC. The credit rate is the
highest at very low earnings levels, where individuals are often
making the critical step from welfare to work.



Because larger families have greater needs than smaller families,
taxpayers with two or more children are entitled to a larger EITC
than taxpayers with one or no children. Also, by providing EITC
to families with incomes of up $28,524 in 1996, the program pro-
vides modest relief from the effects of wage stagnation.

The fourth goal of the EITC is simplicity and verification. If eligi-
bility rules are simple, taxpayers can accurately claim the EITC
and avoid costly errors. With simple and verifiable eligibility rules,
the IRS can also better ensure that the EITC is paid only to tax-
payers who are eligible for the credit. Consequently, simplification
should be given great weight in evaluating any proposal.

As I mentioned, the administration and Congress have taken a
number of important legislative and administrative actions during
the past 2 years to improve the effectiveness and administration of
the EITC. OBRA 93 expanded the EITC and makes the program
more effective in achieving its policy object Lives.

Last year's Uruguay Round legislation contained four provisions
to improve compliance, as well as targeting of the EITC to those
with the greatest need. As Commissioner Richardson will explain,
the administration has taken very significant steps to ensure that
those who are not eligible for the EITC do not receive it.

The administration included several proposals to improve the
targeting and administration of the EITC in this year's budget sub-
mission. The administration proposed to deny the EITC to tax-
payers having more than $2,500 of taxable interest and dividends,
and was included in modified form in H.R. 831.

Also, under a second budget proposal, only individuals who are
authorized to work in the United States would be eligible for the
EITC, beginning in 1996.

Our third proposal would authorize the Internal Revenue Service
to use simplified procedures to resolve questions about the validity
of a Social Security number. Last year, the administration pro-
posed that States be given additional flexibility with respect to the
EITC by allowing four demonstration projects to determine the ef-
fect of alternative methods of delivering advance payments of the
EITC. We continue to support this important project.

The administration evaluates other proposals to modify the EITC
by the same criteria we apply to our own proposals. We are con-
cerned that many of the options that may be considered by this
committee will not meet these criteria.

The Senate budget resolution assumes that savings can be
achieved by repealing the EITC for workers without qualifying chil-
dren, scaling back the increases for families with children, and
adopting the administration's EITC compliance proposals for the
1996 budget.

These proposals would limit the effectiveness of the EITC in re-
ducing poverty generally and encouraging work. We estimate that
14 million working Americans would be adversely affected by the
assumptions in the Senate budget resolution.

EITC recipients with two or more children would lose, on aver-
age, $305 in 1996. Very low-wage workers with only one child
would lose, on average, $137 relative to current law. As you can see
from the second bar from the left on the chart, the average for all



EITC recipients is $305 per year that they would lose as a result
of the Senate budget resolution.

The Senate budget resolution also assumes the repeal of the
EITC for 4.4 million very low-wage workers who do not reside with
qualifying children. The EITC, for these workers, was designed to
help offset the work disincentive effects of the Social Security tax.
Under the resolution, these 4.4 million low-wage workers would
lose eligibility for an EITC of up to $324 and would incur, on aver-
age, a tax increase of about $173 in 1996.

During the recent deliberations on welfare reform in this commit-
tee, a possible amendment was circulated that would reduce the
EITC far more deeply than the budget resolution.

Under the amendment, indexation of the EITC would be re-
pealed. Indexation is necessary to ensure that taxpayers do not lose
eligibility for the EITC solely because of inflation. Under current
law, an estimated 16.7 million taxpayers with children will claim
the EITC in 1996.

If benefit thresholds are not adjusted for inflation, participation
would shrink to 14.8 million by the year 2002. Eliminating index-
ing does not address the compliance issue. Rather, it denies eligi-
bility for the EITC to millions of law-abiding, working Americans
and reduces the tax benefits to millions of others who are playing
by the rules.

It is inappropriate to suspend indexation on the one provision
which is solely targeted to low-income taxpayers. Consequently, the
administration strongly opposes proposals to eliminate indexing.

The amendment would also limit eligibility for the EITC by add-
ing new restrictions on the amount and types of income received
by recipients. For example, the investment income cap would be
lowered from $2,350 to $1,000. We have serious reservations about
this proposal, since it discourages savings and increases complex-
ity.

The amendment would also restrict eligibility for the EITC by ex-
panding the definition of income to include non-taxable Social Secu-
rity benefits, child support payments, non-taxable pension income,
and tax-exempt interest. -

We would have serious concerns about imposing an additional
tax on Social Security benefits of taxpayers who qualify for the
EITC. Low-income elderly workers with children could be subject
to higher taxes on Social Security benefits than some of their better
off neighbors.

The proposal could also affect non-elderly workers with young
children, too. The EITC would be reduced or eliminated for a low-
wage worker whose disabled spouse receives disability insurance
benefits.

The tax system does not count child support as income to the
custodial parent because child support payments are a continuation
of the other parent's obligation to support his or her child. Custo-
dial parents should be encouraged to seek child support rather
than being penalized for obtaining it.

Moreover, this change would be extremely difficult for the IRS to
administer because it does not currently receive information about
child support payments.



The combined effect of these proposals, once fully phased in in
the year 2000, would be to reduce the EITC for 19 million tax-
payers by $602 per year, on average. For eight million taxpayers
with two or more children, the EITC would be reduced, on average,
by $886.

The CHAIRMAN. Mr. Secretary, as you know, I would ask you to
restrain yourself this morning.

Secretary SAMUELS. All right. One more paragraph.
The CHARmAN. All right.
Secretary SAMUELS. The administration is committed to improv-

ing compliance with the EITC. Its action in the last 2 years is clear
evidence of this strong commitment. The compliance problems with
which the administration is addressing should not be used as an
excuse to eliminate or reduce the EITC benefits to millions of low-
income working Americans.

Finally, my written statement contains additional areas of pos-
sible improvement we would like to explore with the committee.
This concludes my remarks, and thank you.

The CHAIRMAN. Thank you.
Now we have Hon. Peggy Richardson, the Commissioner of Social

Security. Commissioner?
Commissioner RICHARDSON. Internal Revenue.
The CHAIRMAN. What is the matter with me? You know what I

am thinking of?. We have got two nominees coming for public trust-
ees.

Commissioner RICHARDSON. That is right. I think I have-an easi-
er job.

The CHAIRMAN. Normally I would say no- [Laughter.]
But I think you do have an easier job right now.

STATEMENT OF HON. MARGARET MLNER RICHARDSON, COM-
MISSIONER, INTERNAL REVENUE SERVICE, WASHINGTON,
DC
Commissioner RICHARDSON. Mr. Chairman and distinguished

members of the committee, I have a written statement which I
would like to summarize, but I would like to have the written
statement included in the record, please.

The CHAIRMAN. Without objection.
[The prepared statement of Commissioner Richardson appears in

the appendix.]
Commissioner RICHARDSON. I do appreciate the opportunity to be

here today to discuss our efforts at the IRS to improve the adminis-
tration of the Earned Income Tax Credit. When I became Commis-
sioner just a little over two years ago, I recognized the need to im-
prove the administration of the Earned Income Tax Credit to en-
sure that it is available only to those working Americans who have
earned it.

As Assistant Secretary Samuels has stated, legislation has re-
cently been enacted to improve the EITC's effectiveness. The ad-
ministration has also submitted additional legislative proposals
which are still awaiting action by Congress that would aid us in
the administration of the Earned Income Tax Credit.
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In addition to these important legislative, initiatives, beginning
with the 1994 filing season and continuing through this filing sea-
son, the IRS has glen several steps to improve the administration
of the EITC. A preliminary analysis of returns that have been filed
so far this year indicates that our efforts have paid off.

This morning I would like to describe for you what we have done
this filing season to improve EITC compliance and tell you just a
little bit about our future plans.

As part of our continuing efforts to improve compliance overall
with the tax laws, but particularly with ElTC, this year we imple-
mented numerous systemic verifications and enhancements.

These initiatives include increased verification of taxpayers' So-
cial Security numbers, additional checks of returns claiming re-
fundable credits, including the Earned Iicome Tax Credit, and in-
creased compliance resources that were devoted to preventing and
detecting erroneous and fraudulent refund claims before the re-
funds were paid.

An important part of our strategy in luded delaying refunds that,
as a result of computer analysis and fraud identification profiles,
appeared to be erroneous. This additional time for review helped us
check questionable claims and to detect fraud schemes, including
those that employed the duplicate uses of Social Security numbers.

During this filing season, the IRS devoted substantial resources
to ensuring that taxpayers claiming refunds used correct Social Se-
curity numbers. We have been checking paper returns for missing,
invalid, or duplicate SSNs and we have not been accepting elec-
tronically filed returns without correct, valid SSNs for taxpayers,
their spouses, and dependents. As of May 26th of this year, over
10 million missing, invalid, or duplicate Social Security numbers
have been identified.

To further address non-compliance problems related to refund-
able credits, during this filing season we performed additional
checks on returns claiming these credits to ensure that only those
taxpayers who were entitled to them received them.

Preliminary analysis of the returns that have been filed so far in-
dicates that these efforts have paid off. As of May 26th, the number
of EITC claims by filers with qualified children had decreased by
257,000 compared to this time last year.

Prior to the 1994 tax year, EITC claims had increased each year
since 1989. We believe that our efforts this filing season have kept
those who have not earned the Earned Income Tax Credit from
claiming it.

Also, through May 21st, approximately 800,000 fewer dependents
were claimed compared to this time last year. Thus, for the first
time in several years, the number of dependents being claimed did
not increase.

The reduction in the EITC claims and the number of dependents
claimed is particularly significant, Mr. Chairman, considering that
the number of individual returns that was filed through May 26th
is up over one million from this time last year.

In addition to enhancing our systemic filters to detect more ques-
tionable refund claims during this filing season, we substantially
increased the enforcement resources dedicated to examining ques-
tionable claims, as well as identifying fraudulent schemes.



Electronically filed returns that had duplicate uses of Social Se-
curity numbers were rejected. By rejecting these returns, erroneo's
claims and fraud schemes, that in past years had made it into the
system, were kept out. In addition, as of May 26th we had identi-
fled 2,579 fraud schemes, and we delayed $62.5 million that was
claimed on over 30,000 electronically-filed and paper returns.

Beginning last filing season and continuing through this year, we
have also delayed refunds with questionable EITC claims until we
could examine the returns. As a part of this initiative, from Janu-
ary of 1994 until April of 1995, we have examined over 370,000 re-
turns and $330 million in refunds were not paid because taxpayers
were not able to verify they were entitled to the EITC they had
claimed.

As we continue the examinations of more than 700,000 EITC re-
turns that are currently in our inventory, we expect comparable re-
sults. That is, the EIT claimed an error will never be paid.

Although the 1995 filing season has not ended, we have already
begun planning our strategy to prevent all erroneous or fraudulent
refund claims, including those relating to EITC, for the next filing
season.

The information we have learned this filing season will be the
basis for modifying and refining our current procedures. We will re-
vise the standards for participation in the electronic filing program
and we will be adapting our fraud and error detection systems ac-
cordingly. If necessary, we will put in place new technology and ad-
ditional filters.

The administration, as Mr. Samuels indicated, has proposed leg-
islation that would significantly aid our administration of the
EITC. The legislation would require claimants to provide valid So-
cial Security numbers for themselves and qualifying children, and
to permit us to treat an EITC claim the same way we do math er-
rors when an SSN is not provided or a Social Security that is pro-
vided is not valid.

A procedure similar to the procedure that is currently used to
correct math errors is appropriate and needed. Although we do
have the technological capability to identify returns with obvious
mistakes, because the statutory deficiency procedures require mul-
tiple actions, and they are more complex than math error proce-
dures, we can only reach a limited number of taxpayers with our
current resources.

The proposed math error procedure would be used only in those
instances where a taxpayer's EITC claim was not substantiated by
a valid Social Security number. Banks do not allow their customers
to withdraw money if they do not provide the necessary informa-
tion, including an appropriate account number and a PIN, and
Congress should require that we have the same resources so that
we, too, can prevent fraud and erroneous payments.

We are committed to stopping EITC non-compliance, but we are
also committed to assuring that all hard-working Americans who
earn the EITC are able to receive it. With the assistance of you and
your committee, we would greatly be able to enhance our efforts
and to achieve our important goals.

That concludes my remarks. I would be happy to answer any
questions.
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The CHAIRMAN. Thank you, Madam Commissioner.
Mr. Secretary, this chart that you have up here, can you explain

that to me, the budget resolution has confirmed in May, and the
budget resolution actual assumptions?

Secretary SAMUELS. Mr. Chairman, in May we were informed in
discussions with the budget-

The CHAIRMAN. Is this the Senate budget resolution?
Secretary SAMUELS. That is the Senate budget resolution. The

Budget Committee staff informed us that the cuts in EITC were
going to be made in a particular way, that is, that they were going
to keep the credit rate for families with two or more children at 36
percent, and the next increase is to go from 36 to 40.

The CHAIRMAN. In other words, you are assuming this assump-
tion will be adopted by this committee in that chart and we will
do what the Budget Committee tells us.

Secretary SAMUELS. No. This is an example so that the commit-
tee would understand, when it is evaluating options, of what the
consequences would be.

The CHAIRMAN. All right. Now, what is the second one, just the
resolution as adopted?

Secretary SAMUELS. Right. We determined, based on materials
that were placed in the Congressional record as part of the Senate
budget debate, that, in fact, the assumptions in the Senate budget
resolution were to, one, cut the credit rate for families with two or
more children, from 36 to 35 percent, and to cut the credit rate for
families with one child from 34 percent to 30.15 percent. So the
reason we wanted to put that up is because there was a lot of dif-
ferent discussion with numbers.

The second column is what we understand, and we have con-
firmed this with the Senate Budget Committee, as to what they
were assuming. While this allows you to analyze in making your
decisions what their assumptions were, obviously this committee is
going to make the decisions.

The CHIRMAN. I want to go to the third and fourth lines, now.
The Welfare Reform Amendment, 1996 law, and the Welfare Re-
form Amendment, 2000 law. Do I understand that is your presump-
tion of Senator Roth's amendments? -

Secretary SAMUELS. That is our estimate of Senator Roth's
amendment.

The CHAIRMAN. And you are suggesting that Senator Roth would
introduce an amendment that will increase people's taxes? Senator
Roth, listen to this. [Laughter.]

Secretary SAMUELS. Mr. Chairman, this amendment would in-
crease taxes in the first year, because it stops the indexing, by
$516. These are for taxpayers with two or more children. And in
the year 2000, it is $886 for taxpayers with two or more children.

The CHAIRMAN. Senator Roth, I am amazed at you. Raise peo-
ple's taxes.

Senator MOYNIHAN. Mr. Chairman, I have to insist that the Sen-
ator considered, but did not offer it.

Senator Rom. Well, Mr. Chairman, just let me point out that
EITC is basically an income redistribution, it is not a tax matter.
What we are really talking about is welfare.



I think that it is important to understand that the EITC-I am
sorry I was not here at the beginning-is the fastest growing enti-
tlement in the Federal Government. It has grown approximately
1,427 percent from 1985 to 1995. Today, roughly one out of five
families is eligible for EITC. It is the only program where you get
a tax credit without having to pay any taxes. It is an income redis-
tribution, make no mistake about that. It is not a tax matter.

Middle class, as well as working poor, are eligible for EITC. Just
let me point out that, under the current law, beginning in 1996, it
will phase out at roughly $28,500. That is more money than many,
many college graduates, particularly in rural areas, are receiving.
What we are saying is, if they have a child they would be eligible.

The CHAIRA. My time is about up. [Laughter.]
Senator ROTH. That is all right. I will yield you some of my time,

Mr. Chairman.
But I think the important thing to understand is that roughly

30-40 percent of the payments have not been in compliance. This
is the biggest rate of fraud that we have had in any program. We
are concerned about food stamps. The fraud there is roughly 6-8
percent. But if the past is a prologue, Mr. Chairman, we are talk-
ing about 30-40 percent fraud. That could be as much as $37 bil-
lion in the next five years.

My time is running out, I gather. But make no mistake, this is
a program that needs-and badly needs-revamping. We are all for
helping the working poor, but there is no grounds, no justification,
for continuing a program as is that is resulting in the high amount
of fraud that this program has, and people who are working hard
and getting no benefits are helping to pay for this fraud. That
makes no sense, Mr. Chairman, in my judgment, and this program
is one that is badly in need of fixing.

The CHAIRMAN. I just wanted to say to Senator Nickles who just
came in, we are not on opening statements, we are on my ques-
tions.

Senator NICKLES. An interesting answer to your question.
The CHAIRMAN. Can you put up that other chart now, the growth

in GDP and EITC. I will just ask this question quickly and then
go to Senator Moynihan.

If I read that correctly, is the administration predicting a GDP
growth, on average, of about 5.6 percent every year for the next 5
years?

Secretary SAMUELS. It is about 5.5, and it is in nominal dollars.
The CHAIRMAN. Oh. It is in nominal.
Secretary SAMUELS. Right.
The CHAIRMAN. Oh.
Secretary SAMUELS. Yes.
The CHAIRMAN. Is the EITC projection in nominal also?
Secretary SAMUELS. Yes.
The CHAIRMAN. All right. Well, then I understand. Because if we

are presuming a 2-3 percent inflation, we are assuming-
Secretary SAMUELS. Right. The EITC, when it is fully phased in,

which, as you know, was authorized by Congress, it will grow just
a little less than the GDP.



The CHAmMAN. I was just intrigued with the GDP and nominal
figures. I thought, gee, if that is real growth, we have had nothing
like that since Worfd War II.

Secretary SAMUELS. No. Basically, EITC will grow with the rateof inflation plus population growth.
The CHARmA. Right.
Secretary SAMUELS. That is what we project. That number is

slightly less than the GDP.
The CHAmAN. Senator Moynihan.
Senator MoYNIHAN. Thank you, Mr. Chairman. Just two points.
One, may I say with conviction but not force, because I think it

is plain to the committee, the Earned Income Tax Credit is not a
mode of income redistribution, it is a mode of lessening the tax bur-
den of persons with low incomes who pay Social Security taxes, as
we call them, the Federal Insurance Contribution Act, on their first
dollar of income, who pay incomes taxes, all of whom at one point
or another will be paying excise taxes.

Could I ask Mr. Samuels, would he give us any estimate of the
proportion of the recipients of the EITC who might receive more in
a refund than they have paid in one or another form of tax?

Secretary SAMUELS. Senator Moynihan, about 46 percent of the
recipients have income tax liability, about 78 percent of the EITC
covers income tax and the Social Security taxes, and then above
that there are the excise taxes and other tax burdens. We do no
have a specific number because it is difficult-

Senator MOYNIHAN. There would be few, if any, persons who re-
ceive more in the way of refund than they have paid in the way
of taxes.

Secretary SAMUELS. Yes.
Senator MOYNIHAN. Yes. I think that is the fact. Try to get that

in a table, will you? Because we are going to hear this argument
again.

Just in the way of random observations on a spring morning, I
see on page nine of Ms. Richardson's testimony, you would have
thought that enough human sorrow had come out of the Los Ala-
mos National Laboratory, but we now learn they are also helping
the government to collect taxes. You have five new anomaly detec-
tion pattern recognition tools, have you?

Commissioner RiCHARDSON. That is right.
Senator MOYNIHAN. God help us all. [Laughter.]
Commissioner RICHARDSON. And they are working.
Senator MOYNIHAN. And they are classified.
Commissioner RICHARDSON. That is right.
Senator MOYNIHAN. Well, that is what you expect.
Could I just make one gentle request of Mr. Samuels, and one

specific one? You speak of the work disincentives involved with the
FICA tax and food stamps. Do you have any quantification on that
or is that just something you have to assume to exist, the work dis-
incentives.? It is in your testimony several times.

Secretary SAMUELS. I do not think I have any specific data.
Senator MOYNIHAN. Will you go back and ask around?
Secretary SAMUELS. Sure. (See p. 102.)
Senator MOYNIHAN. And could I make one other point? The ad-

ministration is beginning to talk about the Aid to Families of De-
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pendent Children, which we refer to as welfare, as somehow a
counter-cyclical economic program that is very much tied to em-
ployment and things of that kind, which I do not think is substan-
tiated. It may be important to know.

But you say you have been guided in the following four key
goals. One, to make work pay for those who might otherwise be on
welfare. I do not think you have any data that would argue this
exchange, as it were, the hedonic exchange. Work is not paying
enough, so I am going to go on welfare. They do not come out of
the work force, do they, or do you have data?

Secretry SAMUELS. Senator Moynihan, I think the point is that
the EITC helps individuals get off of welfare and onto work by
making work more valuable. We have a 40 percent credit rate.
That is really the point we are trying to make.

Senator MOYNIHAN. All right. Could you try to give us some data,
if you have some? I do not doubt that you do. It would help a lot,
and thank you very much. (See p. 102)

The CHAIRMAN. Senator Roth.
Senator ROTH. Thank you, Mr. Chairman.
First of all, let me point out that in talking about offsetting, the

figures given by the Secretary include the payroll tax paid by the
employer as well as the employee.

So let me point out again, Mr. Chairman, that one of my great
concerns is the high rate of fraud that has been experienced in this
program ane the high rate of fraud that is still anticipated, if the
past is a prologue, according to the General Accounting Office. We
are talking about 30-40 percent. Those are extremely significant
numbers.

And just let me point out that in a recent article by Gene
Steuerle at the Urban Institute, he says that "The Treasury was
responsible for adding to the EITC problems by encouraging fraud
in the program through the 1993 changes, and that the real issue,
designing policy that is administrable in the first place, is swept
under the table in the 1993 bill."

I would like to ask you, Mr. Samuels, what are your proposals
to solve the serious problems that Mr. Steurele points out? What
are your comments on his thoughtful article?

Secretary SAMUELS. Senator Roth, if I could make several com-
ments. First, the administration-

Senator RoTH. I would ask that you keep it relatively short be-
cause our time is limited.

Secretary SAMUELS. Yes. I want to, first, make some comments
on the error rate. We think that a correct way ta analyze the EITC
error rate is to look to amounts paid out in error, not the nuiaber
of returns that had errors in them, because you could have 100 per-
cent errors in return at a dollar per return. I do not think that
we

Senator ROTH. You are not arguing, Mr. Samuels, are you, that
the fraud and abuse in this program is not a serious matter.

Secretary SAMUELS. Absolutely not. Absolutely not.
Senator ROTH. You are arguing that it is less than, say, for ex-

ample, food stamps?
Senator ROCKEFELLER. But listen to his answer, Senator.



Secretary SAMuELS. Senator Roth, what I was going to draw your
attention to is that the IRS has finished its study of the 1,000 elec-
tronically-filed EITC returns in January of 1994 and, as you know,
that is a very limited study and is not typical.

The results of that study-and Commissioner Richardson can
elaborate-is that 26 percent of the amount claimed was in error-
not the amount paid out. If we had in place the law changes that
were in place for 1994 in 1993 and we had our matching in place-
but not our special screening, so it is not everything that we did-
we think that the amount would be reduced to 19.1 percent. That
is still not acceptable for us and we are continuing to work hard
on it. As I said, that number does not include the special screens
that were in place for this year, but we are absolutely committed,
as you know, to reducing the error rate on EITC and we will con-
tinue to do that.

Senator ROTH. Well, just let me point out, I know the Treasury
is always optimistic about the future, but, frankly, most commenta-
tors do not share that optimism. I want to congratulate Ms. Rich-
ardson for the steps that she is seeking to take, but the fact is, we
are enriching this whole program. The credit is going up to 40 per-
cent. In the judgment of many people, leading commentators on the
mater, this is becoming a greater incentive to fraud.

And you have two kinds of fraud. You have the fraud by the indi-
vidual who lies about children, or whether they are of age, resi-
dence, whether they really are making the earnings they claim,
and you also have the professional fraud. We literally have those
who have been making millions of dollars off this program by scam.

Senator BRADLEY. Could you cite one example?
Senator ROTH. Yes, I would be happy to. Iwas in West Virginia

about six weeks ago. I do not think I have the article here with me,
about a fellow that was imprisoned because of a scam.

Senator BRADLEY. Millions of dollars?
Senator ROTH. Yes, that is right.
Senator MOYNIHAN. Did he have a Cadillac?
Commissioner RICHARDSON. Senator Roth, I believe that was one

we addressed at the hearing before you in April that did not in-
volve-

Senator ROTH. Just let me finish. Thank you.
We had, before the Government Affairs Committee, a fellow by

the name of Hersch, a convicted felon, who admitted-to answer
your question, Mr. Bradley-that his scam alone had amounted in
the millions, and he said it was an invitation in the future to fraud.
He all but said he could hardly wait till he lot out.

Senator BRADLEY. Could the IRS respond.
Commissioner RICHARDSON. I was not present when Mr. Hersch

testified, but I did later see it, I believe, on C-SPAN.
Senator BRADLEY. He was here under the Witness Protection

Program.
Commissioner RICHARDSON. As I recall, he said that had he been

trying what he tried this year with the filters and the fraud detec-
tion and controls we had put in, he would not have been able to
perpetrate the fraud that he was able to do.

Senator ROTH. But he also said that he felt that it was an open
door to future fraud as well.



Commissioner RICHARDSON. Well, I guess I do not recall that
particular comment. But I do remember, he was very-

Senator ROTH. You can review the record.
Commissioner RICHARDSON. Right.
The CHAIRMAN. Senator Breaux, then Senator Bradley.
Senator BREAUX. Thank you very much, Mr. Chairman, and

thanks to our panelists.
To compare, to say, or to imply that the Earned Income Tax

Credit program is a welfare program is like saying Shaquille
O'Neill is a circus midget. It is just so farfetched. In my opinion,
the EITC is about work.

If you look at the history of the EITC and the bipartisanship that
allowed it to come about, I just cannot understand why the debate
has become so partisan in the efforts to raise taxes on people who
are the least fortunate among us who are trying to work. I do not
understand why the debate has gone like it has.

When President Reagan called this program the best anti-pov-
erty, best pro-family, best job creation measure to ever come out of
the Congress, our own Chairman, Senator Packwood, in 1991, said
that the Earned Income Tax Credit is a key means of helping low-
income workers with dependent children get off and stay off of wel-
fare.

The Chairman of the Budget Committee, Senator Domenici, in
1990, said that the EITC is a great way to help low-income families
with the cost of raising their children, and all of the debates we
are engaging in when we are talking about welfare reform is about
getting people to work. I agree with all these statements.

Senator Long, who is my predecessor in the Senate, said we need
to have something that encourages people to work, and this is it.
Does it have problems? Of course. There is not a Federal program
designed that is perfect. Nothing we do is perfect. But you do not
throw the baby out with the bath water.

Let me ask you questions on the fraud issue. I think most of my
colleagues on the other side are saying, let us make massive
changes in this program and decimate it because there have been
some fraudulent claims made.

Let us try to put that in perspective, Mr. Samuels or Ms. Rich-
ardson. The fraud rate for people filing the Earned Income Tax
Credit, how does that compare with the fraud rate or the gap in
other areas? What about self-employed people, what is the gap
there?

Secretary SAMUELS. Senator Breaux, let me make just one point.
When we talk about the error rate, there are unintentional errors
and intentional errors. They are not all fraud. I mean, people do
make mistakes in writing numbers down. I know some people who
are dyslexic. They make mistakes. We all make mistakes.

Commissioner RICHARDSON. There are some who are not who
make mistakes, too.

Senator BREAUX. These are also just claims as well, they are not
actual payments.

Secretary SAMUELS. Right, these are claims. And I am not sug-
gesting that we do not have a serious problem, but when we talk
about this I think it is unfair to characterize this as a fraud issue.
It is an error rate problem and it is, in part, because the credit has



been complex and we are trying to simplify it. If you simplify it you
will make it easier for people to understand it and be able to claim
it.

So if you look at the tax gap numbers, the GAO came out this
week with a study, the results of a symposium they had. At the
end they have a table of the tax gap numbers. So for 1992, the
total tax gap is $127 billion.

Senator BREAUX. That is for all taxpayers?
Secretary SAMUELS. All taxpayers, including corporate and indi-

vidual. The tax credits of individuals, of which the EITC is one-
there are other tax credits--are about one percent of the total of
the tax gap.

Senator BREAUX. So 99 percent of the tax gap comes from people
who are non-Earned Income Tax Credit filers.

Secretary SAMUELS. Right. sight. And, for example, if you look
at the tax gap for non-farm sole proprietors for 1992, it is $30 bil-
lion. We are not saying that that justifies not focusing on the EITC
problem.

Senator BREAUX. I understand that.
Secretary SAMUELS. But I think we should put it in context.
Senator BREAUX. I am trying to do exactly that. So the tax gap,

the shortage of income that should have been paid from sole propri-
etorships and non-farm is $30 billion?

Secretary SAMUELS. Was estimated for 1992, yes, sir.
Senator BREAUX. How much is the estimated tax gap for EITC?
Secretary SAMuELs. This is all the credits, was $1.3 billion.
Senator BREAUX. Versus $30 billion.
Secretary SAMUELS. Correct. And that also includes other credits.
Senator BREAUX. Mr. Chairman, I think the point is very clear.

Is there a problem? Of course there is a problem. But, I let's look
at the problem in comparison to other areas. Why aren't we spend-
ing as much time looking at sole proprietorships who do not file the
right amount of tax returns, at the tune of $30 billion.

There are those who are trying to basically decimate a program
where the tax gap is $1 billion. I would suggest that the amount
of people who are now working and are encouraged to work as a
result of this program is something this committee must recognize.
I think, clearly the committee needs to improve it, yes, but protect
it also and improve it.

Thank you, Mr. Chairman.
The CHAIRMAN. Senator Bradley, then Senator Pryor.
Senator BRADLEY. Thank you very much, Mr. Chairman.
First, let me compliment Ms. Richardson. I think that the IRS

is doing a very good job of countering that fraud that did exist. I
think you said that you detected 10 million returns that had dupli-
cate Social Security numbers.

Commissioner RICHARDSON. Or 10 million instances where we
had erroneous Social Security numbers. Correct.

Senator BRADLEY. And those, of course, would be caught if you
had to file, as you do now, the Social Security numbers for the de-
pendents as well as the parents, right?

Commissioner RICHARDSON. Correct.
Senator BRADLEY. So that one of the largest areas where there

was not abuse has already been corrected. I mean, there were cases



where several people were essentially filing a dependent and it was
the same child, and they were taking three or four different deduc-
tions. Now, that would be ended, is that correct?

Commissioner RICHARDSON. Right. Where we have spotted dupli-
cate numbers we have kept them from being used, and will con-
tinue to do that.

Senator BRADLEY. In addition to that, in the GATT round, we
made some other significant changes to tighten up on eligibility.
We said that no EITC goes to a non-resident alien; is that correct?

Secretary SAMUELS. That is correct, Senator.
Senator BRADLEY. And did we not also say, because there was

the anomaly of some people receiving an EITC at the same time
they had a surprising amount of interest income, that if you have
interest income over about $2,300 that you cannot get the EITC;
is that correct?

Secretary SAMUELS. Senator Bradley, that was correct. That was
in H.R. 831.

Senator BRADLEY. Right. Are there other things specifically that
the administration has done to tighten up on Earned Income Tax
Credit?

Secretary SAMUELS. Senator Bradley, since 1993 we have taken
over 12 legislative and administrative steps. One of the other parts
of the Uruguay Round legislation is that we are requiring Social
Security numbers for all children.

It was, up until then, just for children over the age of one, and
we were seeing, unfortunately, a surprising number of children
under one show up on tax returns. So we are now requiring Social
Security numbers, on a phased-in basis, so that when they do this
matching they can catch erroneous or duplicate numbers. So, that
is a proposal.

We also have, as an administrative matter, stopped the so-called
Direct Deposit Indicator, which was used in the refund anticipation
loan business, because we determined that that facilitated abuse of
the system by people who were trying to claim their credit, get
their loan, and then disappear. Let me say, all of these, like the
DDI, have been controversial, but we are committed to the integ-
rity of this program.

Senator BRADLEY. And these changes have produced results?
Secretary SAMUELS. Yes. Actually, as Commissioner Richardson

has mentioned, the returns filed this year for taxpayers with quali-
fying children are down 257,000. Also, the analysis that the IRS
did as part of this 1994 study show that the erroneous claims were
going from 26 to 19.1, showing that we are on the right path. We
are not finished; we have to keep going.

Senator BRADLEY. And could you once again, for the record, as
clearly as you can state, draw the distinction between claims and
refunds, these claims and what is called fraud?

Secretary SAMUELS. Senator Bradle , the amounts claimed are
tax returns filed claiming the EITC. We think that the right analy-
sis is to look at what the government ultimately pays out in error
after it has applied all of the processes that the IRS has at its dis-
posal, which are audit processes, and these matching processes,
and their screens. So, there is a whole series of things that are
taken by the IRS.



Senator BRADLEY. Commissioner Richardson?
Commissioner RICHARDSON. Senator Bradley, our 1994 study was

a very limited study for a very limited purpose. We are doing a
very comprehensive study for the 1995 filing season, analyzing a
broader range of returns. When that is completed at the end of the
summer we will have a much better handle on exactly where some
of these things are.

Senator BRADLEY. Well, my sense is that the administration is
getting control of this program and is making sure that those who
are not eligible for it shall not get the program.

Commissioner RICHARDSON. Absolutely.
Senator BRADLEY. And the reason you are doing that, is you

want the dollars to go to the eligible recipients who are working
Americans. You cannot get this program unless you are working.
It is for the purpose of offsetting your Federal tax liabilities, your
income tax liabilities, your Social Security tax liabilities, and your
excise tax liabilities.

When we increased the Earned Income Tax Credit in 1993 we
also increased excise taxes. For those who talk about the growth
of this program, in 1975 you could not get it if you earned more
than $8,000 a year. Now it is up to $28,000 or $30,000 a year.

So what do you expect is going to happen? You are giving a big-
ger tax cut to more people in America at low income levels who are
working and, therefore, you are going to lose revenue, just as, for
example, in other programs through the Tax Code we also lose
money.

For example, Section 29 is a very interesting little provision to
help oil. I know Senator Rockefeller and Senator Nickles like this,
but just in terms of its increase. [Laughter.]

Senator BRADLEY. It is a bipartisan bill.
But, between 1985 and 1995, it grew from $80 million a year to

$1 billion a year, so we have to keep these growth rates in perspec-
tive.

The CHAIRMAN. Senator Pryor.
Senator PRYOR. Thank you, Mr. Chairman.
As we are pulling obscure sections out of the Tax Code it seems

this morning, and my friend, Bill Bradley, is talking about Section
29, we could also talk about Section 936. [Laughter.]

Senator PRYOR. But we will not go into that. I will not belabor
that point.

Senator BRADLEY. We have cut that 40 percent. I am ready to cut
them all 40 percent.

Senator PRYOR. Well, we are going to talk about that later.
Mr. Chairman, I think you know, and some of our colleagues

around the table know, I do not go around passing out many bou-
quets to the Internal Revenue Service. I have not in the past. But

think it might be healthy for us to step back just a moment and
look at what we have done in the history of the Earned Income Tax
Credit.

The first thing is, the Internal Revenue Service did not pass the
EITC, we did. Congress passed it, we expanded it. We started it in
the mid-1980's, and we expanded it in 1990 under President Bush.
It was bipartisan. I wish it had been bipartisan in 1993, but it was
not. But, at any rate, in the Congress we did what we did.
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The IRS is trying to now implement some very stringent safe-
guards to keep this program from being abused. Philosophically, I
think the program is sound. We cannot, as all of us know, defend
what abuse has taken place. I stand ready to work with both sides
of the aisle to try to correct this.

But I think something in Commissioner Richardson's statement
needs to be borne out and reemphasized, and that is, from January
of 1994 through April of 1995, 370,780 returns were examined.
Now, as a result, $330 million in refunds were not paid because
those taxpayers basically were unable to verify they were entitled
to the Earned Income Tax Credit. That is on page eight of the
Commissioner's statement.

I applaud you for what you are doing. I know this last filingsea-
son you made a lot of taxpayers very angry.- Or the Internal Reve-
nue Service did, not you, yourself, Madam Commissioner. But you
made a lot of taxpayers very angry. I think we probably had to go
through some of that to make sure that we are trying to bring out
and to do away with the abuse.

Do you have any predictions for next year's filing season, how
this is going to go forward, how we are going ti prevent some of
the chaos that we have created in the 1995 period?

Commissioner RICHARDSON. Senator Pryor, one of the things that
we had announced before the filing season that I think caused the
most concern to the largest number of taxpayers was the Social Se-
curity number verification. Where peoples names and numbers on
the Social Security records did riot match what they had put on
their tax returns, we did have further contact with the taxpayers.
Now that the records in most of those instances have been cor-
rected, we should not have any concern, and those taxpayers
should not have reason to be concerned next year.

But what we will be doing next year is learning from what we
are studying this year and putting into place other filters that are
hopefully more refined and will not be quite as broadly based as
they were this year. I would expect a smoother filing season next
year. Based on the preliminary results, we feel that we have kept
a lot of fraud out of the system this year.

I mentioned in my testimony that we have 800,000 fewer depend-
ents who were claimed this year than at this time last year, yet
we have a million more returns that have been filed. So, I think
we clearly were successful on that front.

We have 257,000 fewer EITC claims for people with children, yet
the total number is up because this year the credit was expanded
to include people who do not have children. So I think the message
that we sent to people is, we are very serious about making the
EITC work for the people who are entitled to it and not for those
who are not.

As you know from other conversations we have had, I am very
concerned about compliance across the board. We want our tax sys-
tem to work for everybody. Most people do pay their taxes on time,
and what they owe. They have a right to expect that we will assure
that everyone else does the same thing.

Senator PRYOR. Madam Commissioner, I want to thank you very
much.

I yield back the balance of my time, Mr. Chairman.



The CHAIRMAN. Senator Nickles.
Senator NIcKLES. Mr. Chairman, thank you very much.
First, I want to remind my colleague, Senator Bradley, I joined

with you to make changes in Section 29 because I thought it was
unfair, even though it affected oil companies. I just wanted to re-
mind you of that fact.

Most everybody around here says that we need to balance the
budget, and most of us at one time or another say that we need
to reduce the rate of growth of entitlements. There is no program
in government that is growing faster than the EITC. None. None.
, Just a few facts. In 1986, this program cost $2 billion; in 1990,
$6.9 billion; in 1995, it cost $25.3 billion; in the year 2002 it is esti-
mated to cost $36 billion. No program in government has grown
this fast. No program over the last 10-12 years has grown as fast
as the EITC. No program in government has as high a fraud rate
as this program. No program. No other tax provisions.

GAO says--and I am looking at their study-the most recent tax-
payer compliance study showed about 42 percent of EIC recipients
received too large a credit, and about 32 percent were not able to
show they were entitled to receive any credit.

Senator BRADLEY. What is the date of that?
Senator NICKLES. That was the most recent taxpayer compliance,

and that was in 1988.
Senator BRADLEY. That is before the changes.
Senator NICKLES. Let me make some further comments.
The 1994 study that the IRS alluded to showed that 29 percent

received too much EIC, and 13 percent were judged to have inten-
tional errors, which Senator Roth noted. It is the government's
most fraudulent program and it is the most rapidly growing pro-
gram. It is unbelievable to think that we would have this kind of
expansion while you have such unbelievable fraud and abuse and
intentional errors..

A couple of other comments. I heard some of my colleagues say,
hey, Reagan bragged on the EITC. Well, he bragged on it when it
was less than a $2 billion program. Now we have a program that
has grown significantly.

In 1990, the maximum benefit that anybody could receive was
$953. The maximum benefit in 1995 is $3,110. Next year, it goes
to $3,564 unless we are able to freeze it at the 1995 level. Senator
Roth and I have proposed doing that.

Still, more money is going to go out. I tell my colleague, Senator
Breaux, and others, who have said we are raising taxes, 99 percent
of this program is paid out in lump sum.

Senator BRADLEY. You mean, like a tax refund?
Senator NICKLES. Just a minute. Let me make my comments.

You have made yours.
Eighty percent of this is written as a check as opposed to a tax

credit. So, we call this a tax credit--correct me if I am wrong, Mr.
Samuels or Commissioner Richardson-but 80 some odd percent is
written out as a check, as a lump sum. So this is a lump sum cash
payment. The cost of EITC now exceeds AFDC, so it is a very large
cash payment program. It is a welfare program, it is an income re-
distribution program, and it is fraudulent.
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Senator Roth and I have proposed several changes. Denying
EITC to illegal aliens; would you all agree with that proposal?

Secretary SAMUELS. That is in the administration s budget, Sen-
ator Nickles.

Senator NICKLEs. All right.
Would you agree with repealing the EITC childless benefit? And

also, I might mention to Senator Breaux, your predecessor, Senator
Long, says that this program should not be given to childless cou-
ples.

Secretary SAMUELS. Senator Nickles, the EITC for workers who
do not have living with them qualifying children offset the em-
ployee portion of FICA taxes and we think that if you look at that
group, that very low-income group, it is absolutely appropriate that
they get the EITC for working. These people are working. This is
not a welfare program, Senator Nickles.

Senator NICKLES. Well, it is a welfare program, Mr. Samuels.
What you just said then is significant. My daughter, who is a grad-
uate student, is entitled to receive EIC. I do not know if that is
what it is intended to do. Correct me if I am wrong, but a person
can have a million dollars in assets and still receive this benefit.

Senator BRADLEY. Not if it bears interest.
Senator NICKLES. I did not say if it bears interest. You can have

a million dollars in assets in a growth fund and not have an inter-
est payment. You can have a million in a farm and lose money and
maybe make the right amount of money, $14,000, and still receive
benefits. Is that not correct?

Secretary SAMUELS. Senator Nickles, we have addressed, I think,
in an appropriate way, the question of targeting the EITC.

Senator NicKLES. I do not want to lose all of my time. Am I cor-
rect that you can have a lot of assets and still qualify for the EIC?

Secretary SAMUELS. Under the proposal that was adopted in H.R.
831, you lose EITC if your interest dividends, net rents, and royal-
ties exceed $2,350.

Senator NiCKLES. Well, I am aware of that. But you can have a
lot of assets. You can have a farm that is worth a million dollars
and not have any interest or dividend income. You can invest in
growth stocks that lost some money.

And you also have a situation where a lot of people, such as my
daughter, who is a graduate student, can work so many hours and
maybe have their income come in at just the right range and now
qualify for this benefit.

My point is that Senator Roth has done a very good job of point-
in out that this program is fraught with abuse, it is growing to-
tly out of control, it is a cash outlay program and it needs to be
reformed.

The reforms that we are talking about would just curb the
growth. It would still continue to be a $25 billion plus program,
and increase about $1 billion per year. To allow it to continue to
grow as it has is, I think, grossly irresponsible.

Thank you, Mr. Chairman.
The CHAIRMAN. Senator Rockefeller, and then Senator Graham.
Senator ROCKEFELLER. Thank you, Mr. Chairman.
As I understand it, Mr. Secretary, the expansion in EITC re-

flects, as Senator Pryor indicated, a direct result of public policy in-



stituted by the Congress, and I believe it began in 1986 with Presi-
dent Reagan. It was on a bipartisan basis at that point, and had
strong support from President Bush in 1990. It expanded again in
1993, so that we were in the process of phasing in those expan-
sions.

I am going to say something which I think will be taken as par-
tisan, and perhaps it is. But the vehemence of those who are em-
phasizing that the fraud in this program is just simply out of con-
trol when the evidence is that the fraud, thanks to this administra-
tion, is being sharply curtailed through 12 specific actions is trou-
bling. Many of the so-called fraud is a $1 mistake, or something of
that sort, which often happens. There is fraud and that is recog-
nized by all of us and we are trying to get rid of it.

But I have to confess, I just absolutely have to confess out of hon-
esty, that I wonder about this attack on EITC-which to me is one
of the finest things we do in this country in terms of rewarding
work as opposed to welfare. People could much more sensibly make
a case that they should go back on welfare because they get health
benefits, and many families on this program are probably not work-
ing for a company that offers health benefits. So, they are clearly
choosing work over welfare. The country has decided to reward
that.

I honestly wonder whether my friends on the other side are be-
ginning to become so severely embarrassed about the cuts that
they have made in welfare, and in Medicare, and Medicaid that
they are attacking this in some form as a way to try to cover that
up, or to distract public attention from that. I may be entirely
wrong. On the other hand, I may be partly right.

President Clinton was a member of the National Commission on
Children which I chaired for 4 years. He obviously was not Presi-
dent at the time. But that had three senior members of the Bush
administration on that commission, and, by a unanimous vote, 32
to 0, we approved an enormous program to support children and
families over the entire spectrum of their lives and we strongly en-
dorsed, on a bipartisan basis, the Earned Income Tax Credit. So I
would just ask, in your view, how does EITC reward work and how
do you believe that this, therefore, affects welfare?

Secretary SAMUELS. Senator Rockefeller, the EITC program is
the only program that does reward work in a way that, as your
earnings go up, you receive more credit. In most of the other pro-
grams, as your earnings go up you lose benefits.

In the ElTC-and we have a graph here that I can put up so you
can see the structure of the program-there is a heavy work incen-
tive. There is a heavy work incentive in the phase-in stage. So, this
is an example of how the program is structured.

So if your income is between zero and $8,900, you will get a 40
percent credit on a fully phased-in basis, and then when you hit
the plateau you stay at the maximum amount. Then there is a
phase out.

With every program for low-income working Americans you want
to have to have phase-outs. So, in the phase-out period there is ob-
viously some work disincentive. We think, on balance, the work in-
centive in the phase-in part of the EITC will encourage work. It
has encouraged work.
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Senator ROCKEFELLER. Thank you, Mr. Secretary. I actually am
able to both talk, listen to one person, and hear the Secretary, so
I did hear your answer.

It is interesting. In the 1993 budget it was called the greatest tax
increase in history. I looked at my State of West Virginia, which
is one terrific State. There are, in fact, individuals who will pay
more income tax because of that 1993 Act, 4,192 individuals who
will do that.

On the other hand, there are 105,000 West Virginia families
working in this range just above welfare who will have the benefit
of an arned Income Tax Credit. One of the things that we recog-
nized-and Mr. Chairman, this will be my final sentence-is it is -
really a twofold problem.

One, is that a lot of people do not know about the Earned Income
Tax Credit. One of the things that has been going on in govern-
ment is, people who deserve the credit did not apply because of the
complexity of the Earned Income Tax Credit forms. A lot of people
who deserved it, in fact, did not receive it.

So, that is another reason for the expansion and simplification.
On a bipartisan basis, signed by the Presidents, there has been
several key expansions on the EITC. I will not ask a question, I
will just stop there.

The CHAIRMAN. Senator Graham, then Senator Hatch.
Senator GRAHAM. Thank you, Mr. Chairman.
I would like to continue the line of questioning that Senator

Rockefeller commenced. If the purpose of this program is, in sub-
stantial part, to provide an incentive for persons to move from wel-
fare to what is admittedly low-income employment, what empirical
data do we have that the program has, in fact, achieved that re-
sult?

Secretary SAMuELs. Senator Graham, there have been some
studies that have been undertaken, and I think that our analysis
of those, when you look at them all, and particularly when you
take into account the incentive of the Earned Income Tax Credit
for people who are not in the work force to get into the work force,
that is a very important point that some of the earlier studies did
not address. They just focused on people in the work force.

We think we have to look at people who are not in the work
force, the people who are going to take advantage of the phase-in,
and it is an important incentive for them. And, overall, it has been
a positive program for the purposes of encouraging people to work.

Senator GRAHAM. But do we have some statistics of how many
people, what are the characteristics of those people, what has been
the staying power, once employed, of those persons?

Secretary SAMUELS. Right. In a 1994 study, Professor Sholtz of
the University of Wisconsin simulated the effects of the OBRA 90
changes on labor force participation and he found that the effect of
the EITC on participation decision could dominate other effects. He
finds that, by 1996, the EITC could result in an increase in labor
supply-that is, people entering the work force--of 19.9 million
hours relative to 1993 law. So that was a 1994 study by a well-
known academic in this area.

Senator GRAHAM. Did that study indicate what the people who
represented that 19 million work hours would have done but for
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the Earned Income Tax Credit? That is, would they have been un-
employed?

Secretary SAMUELS. These are all non-workers.
Senator GRAHAM. And were they eligible for and receiving some

forms of public welfare?
Secretary SAMUELS. Yes.
Senator GRAHAM. Has there been a calculation of what that cost

was to the public that was offset, terminated, or reduced as a re-
sult of their employment?

Secretary SAMUELS. The transfer program participation rates
show that for a single-parent family, the mean annual benefit that
they were giving up was $6,844, and for two-parent families it was
$4,702. So this is the amount that they were receiving in income
transfer programs.

Senator GRAHAM. And what was the equivalent value of their
Earned Income Tax Credit?

Secretary SAMUELS. Their mean Earned Income Tax Credit for
single-parent families was $2,000 to $2,040, and fof two-parent
families, $2,842.

Senator GRAHAM. So would that indicate that there was to the
public a savings of approximately $2,000 plus for each of those
families as a result of the differential and what they are receiving
in public assistance as opposed to what they are now receiving in
the Earned Income Tax Credit?

Secretary SAMUELS. For the single-parent families, it is esti-
mated to be about 400,000 leaving the assistance programs. It was
a difference between $6,800 in mean annual benefit and $2,000 in
mean EITC payments, so it is actually $4,800 per family for those
400,000 families.

Senator GRAHAM. I was interested that there is quite a disparity
among the States in terms of the percentage of participation. At
the top of the participation list is Mississippi, where some 29 per-
cent of the filers are Earned Income Tax Credit participants, to
Connecticut, where there are 5.5 percent.

What are the factors that contribute to that significant differen-
tial among the States?

Secretary SAMUELS. Senator Graham, I think that it is really a
question of two things. One, the economic conditions in particular
States and the income levels in those States, and, two, the avail-
ability of information about the program. I do not know how much
that second component is a factor, but it is a factor.

The administration has been engaging in an outreach program to
make sure people who are entitled to the EITC know about it, but
I think it is principally economics. If you look at the average in-
come levels there is a correlation between the average income lev-
els and the EITC recipients.

Senator GRAHAM. Well, I was wondering if there might not be
another factor which goes back to the first series of questions, and
that is the trade-off of welfare benefits versus Earned Income Tax
Credit. The Earned Income Tax Credit is relatively consistent
across the country; a person in MisSissippi earning the same
amount as a person in Connecticut would get the same amount of
Earned Income Tax Credit.

Secretary SAMUELS. Correct. Correct.
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Senator GRAHAM. Whereas, there is a tremendous variation in
welfare benefits in the range of three, four, five to one, from high
benefit States to low benefit States.

To what degree do you think that that factor may affect the ex-
treme differentials of participation in the Earned Income Tax Cred-
it from State to State?

Secretary SAMUELS. We really do not have any data on that.
Senator GRAHAM. I wonder if you might look and see if there is

a correlation between the State set of benefits that are available
which aggregate into the numbers of 4,800, et cetera, that you just
gave, and the Earned Income Tax Credit participation.

Secretary SAMUELS. Yes.
Senator GRAHAM. Thank you.
The CHAIRMAN. Just to put Professor Sholtz's records in perspec-

tive, I am going to quote from what the Joint Committee prepared
for us. "Estimates suggest that just under one-quarter of recipients
are in the phase-in range, over three-fifths are in the phase-out
range, and the remainder about one-sixth in the plateau range. So,
for the vast majority of individuals, the marginal effect of the credit
is unambiguously to reduce work incentives.

Senator HATCH?
Secretary SAMUELS. Senator Packwood, can I just comment on

that?
The CHAIRMAN. Yes. Well, you threw out Professor Sholtz's

name, so I thought I would-
Secretary SAMUELS. Right. We have considered, and I was care-

ful to say, the net benefit, because we recognize that there is a
work disincentive in the phase-out.

The CHAIRMAN. Yes.
Secretary SAMUELS. But we also think that the people in the

phase-out range are ones that are more well-established and con-
nected to the work force, and it is very unlikely that they are going
to say that, I have reached the maximum credit and I am going to
stop working.
We think that probably where you get the work disincentive is

where you have a couple and both are working, and maybe one of
the working spouses decides to stay home and take care of chil-
dren.

But I think that those people are more committed to the work
force. We recognize the work disincentive, but we think that it is
probably limited, and it is more targeted on people where there are
two working spouses.

The CHAIRMAN. I think your statement may be correct, because
there is an interesting caveat in this study, and I was going to read
it. We think everybody absolutely sits down and plots out to the
minute exactly how they are going to be affected by anything.

The Joint Tax Committee says that they "presume the individ-
uals correctly perceive the effect of the credit on their after-wage
income. Most of the EITC claimants receive their credit in lump
sum at the time they file their f'eturns. If they do not make the
connection between the amount they receive in credit and their
earned income, these estimates of labor supply effects may be in-
correct," which I think is a fair caveat.

Senator HATCH?
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Senator HATCH. Thank you, Mr. Chairman.
Welcome to both of you. Commissioner Richardson, I personally

think you are doing a fine job down there. I know that you are
making a lot of changes that I think are good.

Senator CHAFEE. That is always dangerous. The next word is
but.

Senator HATCH. No, there are no buts there. There are not buts
there, in spite of the skepticism exhibited by Senator Chafee.

You just made a point that our chart here makes as well. Person-
ally, I support the EITC. I think basically across the board it does
a pretty good job, but there are flaws and you and I both know it.
We have got to work on it and try and resolve it. But here is one
of the biggest flaws, and this is a big program with the EITC be-
cause the EITC currently has a strong bias against marriage.

This example makes the case. John, who earns $11,000 a year,
is a divorced father of one. In 1994, he wants to marry Marie, a
single mother of two, who earns $13,000 a year. As singles, under
current law they would receive a combined tax refund of $4,128. If
John and Marie were to marry, they would have to pay $581 on
their joint tax return. So this amounts to a marriage penalty of
$4,709, or almost 20 percent of their combined income for 1994. Fi-
nancially, they would be crazy to marry-financially. Morally, it
would be the right thing to do. At least, some think so today in our
society.

Senator CHAFEE. Can't two live cheaper than one?
Senator HATCH. I can say that Chafee comes from a bygone age,

is all I can say.
But, to make a long story short, you can see that it just is not

right, and I am concerned about it. Frankly, has the Treasury De-
artment studied the marriage penalty in connection with the

C? If so, is the administration considering any proposals to alle-
viate the EITC marriage penalty, or do you have any ideas for re-
form for us this year?

Secretary SAMuELs. Senator Hatch, we have been considering
this problem; it is one of concern.

Senator HATCH. It is your hope that the wife will just quit and
go and be a good homemaker?

Secretary SAMUELS. No. I think that the other side of the mar-
riage penalty is also that there are significant marriage bonuses.
For example, if Marie was on welfare and not working and she
married John there would be a significant--

Senator HATCH. Sure. I acknowedge that, but that does not solve
this problem.

Secretary SAMUELS. I understand. But I think, in looking at
these problems, one has to look at kind of probabilities that you
would have two people in that situation. And I am not trying to
minimize the problem, but I think when you look at the people who
have been receiving EITC and the chances that you are going to
have two workers who are both custodial arents-

Senator HATCH. Now, philosophically, that is a nice thing. But if
it practically happens, and it does, do you have any ideas how wecan solve it?

Secretary SAMUELS. Well, I think -that the problem is to solve
marriage penalties. This is an important example to show the ef-
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fets of marriage penalty. It is just not restricted to the EITC, it
is really a function of the low-income targeting of the EITC and
treating a couple as a single economic unit. That is not restricted
to the EITC. So, if you are going to try to solve this problem you
could change phase-out rates and make them longer, but that, of
course, will increase the cost of the credit.

So we have been struggling with ways of trying to figure out how
to do this, given our fiscal and budget constraints. I think that
where we would come out is that the program design has to take
into account, obviously, competing considerations, and this is obvi-
ously one of the adverse factors that you have. To fix this without
pushing some place else in the program and making it more expen-
sive is reallythe trade-off.

Senator HATCH. Well, there might be some way of alleviating
some of the pain. Instead of having them pay almost $600 when
they would have had $4,128, maybe there is some middle ground
or something that we could work out. I do not know.

Secretary SAMUELS. We are continuing to think about this issue.
Senator HATCH. You are the experts. We would like to have you

make suggestions in this area, because I am tired of this marriage
penalty and this incentive for people not to get married and just
live together.

Let me just ask one other question. Is there any data available
showing how many taxpayers claim the EITC from year to year,
and how many of them claim it only once or twice? In other words,
can we see any evidence that the program has been successful in
lifting people out of poverty; do we have anything on that?

Secretary SAMUELS. There was a report that was released yester-
day by a national commission that was studying the matter and
they found that, over a 10-year period-and we are still looking at
the report and analyzing it, but as I recall, their report was over
a 10-year period-you would see 39 percent of the families at one
point over that period might qualify.

That is because people have dips, unfortunately, in life and there
are times when you get sick, or you lose your job, or there is an
illness in the family and you have to take care of a sick relative,
so people would dip down. So, that is why there is 39 percent over
a 10-year period. I think that they found about 16 percent was an
average basis throughout that period.

Senator HATCH. All right. Thank you.
Mr. Chairman, can my statement be made a part of the record?
The CHAIRMAN. Without objection.
[The prepared statement of Senator Hatch appears in the appen-

dix.]
The CHAIRMAN. Senator Chafee.
Senator CHAFEE. Thank you, Mr. Chairman.
Let me just say to Ms. Richardson and Mr. Samuels, I am in

favor of this program. I will confess, I am no expert in it. I note
that in our State we have not really taken a great deal of advan-
tage of it. I do not know why.

Do you make efforts to alert people of this? It seems like such
a bonanza for people to use. I take it, with the disparity between
the different States, it must, to some degree, be because they do
not know about it. Is that right?
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Commissioner RICHARDSON. Senator Chafee, I cannot speak to
the disparity among the various States; as Mr. Samuels said, it is
a function of the income people earn. But we have made a very ag-
gressive effort over the last several years to advertise the Earned
Income Tax Credit, particularly the advanced Earned Income Tax
Credit, and I believe that last year, right after the filing season,
we sent letters to all taxpayers that looked to be eligible for the
Earned Income Tax Credit.

There were 14 million letters that were sent out to people last
year at the end of the filing season. This year, we have already no-
tified about 300,000 who look to be eligible for the credit, and we
will continue to do that as we process their returns.

We have had an aggressive advertising campaign and we have
worked very closely with a number of community groups and State
tax authorities to make sure that we can use their resources and
their contacts to let people know about it.

Senator CHAFEE.I just was looking at the New England States,
and the percentage of returns using it are very low. Connecticut,
which is a high-wage State, is understandably low at 4.9 percent;
Massachusetts is at 6 percent; my State is at 8.1 percent, but we
are a relatively low-wage State; New Hampshire is at 7.1; and Ver-
mont is at 9.1. All of them are low, relative to the rest of the Na-
tion, why, I do not know.

I just want to say, I know that some of these GAO reports are
old, but they certainly are disturbing. This one here is not so old,
where it talks about a quick, 2-week study in 1994. You have seen
that, obviously.

Commissioner RICHARDSON. Right.
Senator CFLAFEE. So, Mr. Chairman, I think this is a worthwhile

hearing. It is astonishing, the increased use of the EITC Nationally
and the corresponding increased costs. But if it is available, I cer-
tainly want to make sure that folks in my State are aware of it.

Thank you very much.
The CHAIRMAN. Senator Moseley-Braun.
Senator MOSELEY-BRAUN, Thank you, Mr. Chairman.
At the outset I want to apologize for just getting here. I was in

the Banking hearing on GATT and financial services, and Senator
D'Amato asked me to mention to you, Mr. Chairman, that he is not
here because he is chairing that hearing.

I have a written statement for the record, Mr. Chairman, that
goes into detail regarding my support of the EITC and my dis-
appointment, if not opposition, to the direction that has been taken
by the Budget Committee in reducing the EITC, or reducing the
eligibility for it. Of about 10 million EITC recipients, nearly half
of those recipients with children would be affected by that proposal
and would see their average EITC refund cut by $270. Families
with two or more children would be hardest hit by the proposal
that we have coming out of the Budget Committee.

I am sure that has been said already. I do not know how much
of what I have to say has been said, but I thought it was important
for us to recognize that, in light of the fact that we are in the proc-
ess of revising the safety net for poor children, in light of the fact
that we are undertaking to achieve balance with the budget and
deficit reduction, it is important that we are mindful that, as an



28

American family,. we are all in this together and that it is short-
sighted, in my opinion, to burden the poor the most with our deficit
reduction and budget balancing efforts.

If anything, we need to recognize that, by contributing to the
well-being in the welfare and the ability to continue to work that
the EITC provides, we really help our economy overall and assist
our efforts to achieve fiscal integrity and budget balance. So, I
strongly support EITC, I strongly support its implementation, and
I strongly support, frankly, the dissemination of information re-
garding the program.

I have been concerned, as has everyone else in this Congress, re-
garding the allegations and charges of error and fraud in the pro-
gram, but I daresay-and this would get to my question, having to
do with the actual efforts that are being made in terms of out-
reach-from my preliminary investigation and look at what is
going on here, it does not appear to be so much a matter of fraud
as a matter of error.

Particularly given the fact that we are talking about the lowest
income working Americans, could it not be-andI would like your
response-that most of the problems that we have had with the im-
plementation of EITC has en a function of inadequate informa-
tion or information that is not calculated to communicate effec-
tively with the people who may be eligible for participation in this
initiative?

Secretary SAMUELS. Senator Moseley-Braun, I think it is, at least
in my experience, clear that the complexity of the calculation
makes it dficult for low-income workers to cculate the EITC. We
have made significant efforts to try to simplify the form.

I know that before the form was simplified, it must have been
1992, I had the occasion of looking at the form for someone who
was clearly entitled to it, as far as I could tell. It was the first time
I ever looked at the form, and I had been practicing tax law at that
point for 25 years, and I frankly had to scratch my head and try
to figure out how it worked. It was not obvious.

I think that the changes that were made in OBRA 93 to try to
simplify the form, where we got rid of the two supplemental cred-
its, should go a long way to reduce the error rate when people just
make honest mistakes.

We are concerned about the error rate. As you know, we have
been taking numerous steps to try to make sure that the error rate
is as low as possible and that only those working Americans who
are entitled to the credit will receive it.

Senator MOSELEY-BRAUN. Ms. Richardson?
Commissioner RICHARDSON. Yes, Senator Moseley-Braun. To just

supplement what Secretary Samuels said, we are finding this year
that there have been fewer errors and I think that we will find, as
we conduct our study of the returns filed this year that have taken
into account the changes that you made in 1993, that we probably
will have fewer errors and fewer problems with the administration
of the law.

Senator MOSELEY-BRAUN. Well, if anything-and I see the light
is already yellow--one of the kind of over-arching issues that comes
beforethis committee is the interest of everybody in tax simplifica-
tion and making the whole process simpler, it would seem to me-
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and I am going to be very brief here-that this would be a wonder-
ful place to start.

I would ask if you have undertaken plans to revise, simplify, and
try to do even better than was done in 1993 with regard to the in-
formation that goes out on the EITC.

Secretary SAMUELS. I think we are committed tx making sure
that the information is disseminated. As Commissioner Richardson
mentioned, the IRS this year has already notified-

Commissioner RICHARDSON. Over 300,000 people we have noti-
fied this year who look like they are eligible for the credit. We have
very extensive volunteer programs. We had over 1,000, what we
call Volunteer Income Tax Assistance (VITA) sites, people out there
to help taxpayers prepare their returns, and we worked very close-
ly with the non-profit community and various community groups,
State tax administrators, to try to make sure the information is out
there, and that it is clear. We will continue to do that.

Secretary SAMUELS. If I might just add, as the committee consid-ers any adjustments to the program I would urge that you give
simplication great weight. Every time you start with another ad-
justment, it makes it more complicated for 21 million working
Americans to fill out the form.

Senator MOYNIHAN. Which is what we tiied to do in OBRA 93.
Senator MOSELEY-BRAUN. Well, in closing, my only comment

would be, to the extent that we can revisit the form and try to
resimplify it even more, that would, I think, be constructive with
regard to the administrative of this important program. We would
not want to see it lost because the administration of it is awry.

The CHARMAI. Senator Roth.
Senator ROTH. Mr. Chairman, Senator Nickles and I are intro-

ducing a bill today to correct what we see as being some of the seri-
ous problems of this legislation. I think it is important to under-
stand, what wa seek to do is not to do away with a program, but
to focus it on the working poor. There are some problems, serious
problems, with this program. Let me just illustrate what they are.

One, the program is not based on how many hours you work, but
on earned income. So let me point out that a lawyer who works 100
hours at; $100 and makes $10,000 is eligible for the Earned Income
Tax Credit, whereas a poor person who works as a waiter and
works 2,000 hours at $5 is eligible for the same payment. To me,
that does not make sense. Why should the retired lawyer who may
work 100 hours be qualified for the credit? That is point number
one.

Senator BRADLEY. How do you correct that?
Senator RoTH. Well, we are making a study of that right now.

But I think what you do, is require a certain number of hours
being worked rather than basing it on earned income. Now, the
problem with that is, it complicates it. I know that. That is one of
the reasons we are studying it.

Second, it is also true that wealth does not rule out receiving the
Earned Income Tax Credit. One can be living in Beverly Hills in
a million dollar house and still be eligible. I think that is a serious
problem. Or one can be a 24-year-old student and earn $9,000 or
less and be eligible. These are serious problems.

92-781 0 - 95 - 2
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Furthermore, let me point out that certain kinds of income do
not count. For example, child support payments. There is an actual
case where a woman was being paid $5,000 a month for support
of the children and she continued to be eligible. This is an actual
case where it was designed to take advantage.

Now, we are not talking about peanuts. It is estimated that our
legislation would save something like $40 billion over the next 5
years. Mr. Chairman, we have some serious budget goals to meet
and it seems to me, if we can make savings here that are needed,
that that helps us when we address the problems of Medicare.

The CHAIRMAN. Further questions? Senator Bradley.
Senator BRADLEY. Mr. Chairman, I think that the relevant int

to make, and I take legitimate concern on the part of Senator th
and Senator Nickles. I hope they are not really attempting to sim-
ply eliminate this program, but to work with the administration in
correcting the abuses that have become clear in the program's oper-
ation.

To the extent that either Senator has suggestions on the admin-
istration of the program that both simplify and tighten up the pro-
gram, I am sure the administration would welcome their sugges-
tions.

But if we simply take the effect of their proposal that they are
introducing today, it is, as that chart illustrates, a tax increase of
substantial amounts on working families. It is a tax increase in
1996, on average, of $500 and a tax increase in the year 2000 of
$800. That is average, which means there are some that are going
to have a significantly larger tax increase.

My sense is that people do not understand the program, because
when they say, well, it does not offset income tax liability, they ig-
nore the fact that most people who earn under $28,000 do not have
a whole lot of income tax liability, but they have a whole lot of So-
cial Security tax liability, and they pay Social Security taxes, they
pay gasoline taxes, and they pay other excise taxes. And, as they
earn more money, they get reduced benefits in terms of food
stamps and other programs.

If the idea is to get people to work, one of the ways that you do
this is you relieve them of the tax burden that they incur at a level
that discourages work. Just as it is an incentive for somebody who
makes a lot of money to pay less tax if they invest in X, Y, and
Z, and therefore you give them a tax credit, or whatever, so if
someone is beginning to work you give them a break in order to
encourage them to work. This goes to nobody who is not working.

Proposals to tighten up, I think, are legitimate, proposals to es-
sentially emasculate it result in tax increases of nearly $1,000 per
person. I am sure that both Senators do not want to increase taxes
on only those people who earn under $28,000 a year, but that is
the effect of the proposal.

Hopefully, we will be able to have a reasoned discussion of this
and work to tighten it up and simplify it, which is a little bit like
that, but, nonetheless, an effort worth making.

The CHAIRMAN. Any other questions?
[No response.]
The CHAIRMAN. If not, Mr. Secretary, Madam Commissioner,

thank you very much.



Secretary SAMUELS. Thank you.
Commissioner RICHARDSON. Thank you.
The CHAIRMAN. Now, if we might, we have a panel of Robert

Greenstein, Marvin Kosters, Lynda Willis, and George Yin.
I think most people know of my admiration for Senator Moy-

nihan, but he had a wonderful expression that I cannot resist pass-
ing on that he said just a few moments ago. He said, is it not
amazing, 60 years ago this government was trying to figure out
how to create jobs for people to take, now we are trying to figure
out how to get people to take the jobs that have been created. It
is a difference in 60 years.

We will start with Mr. Robert Greenstein, who is the Executive
Director of the Center on Budget and Policy Priorities, who has
been before this committee numerous times.

STATEMENT OF ROBERT GREENSTEIN, EXECUTIVE DIREC-
TOR, CENTER ON BUDGET AND POLICY PRIORITIES, WASH-
INGTON, DC
Mr. GREENSTEIN. Thank you very much, Mr. Chairman. Let mecharge right in.
I think there is probably broad agreement that the biggest prob-

lem with regard to the Earned Income Tax Credit is the error
rates. The IRS actions this year are very important, but, clearly,
more needs to be done.

I would like to note, as someone who administered the food
stamp program in the late 1970's and tried to get the error rates
down there, and we succeeded in cutting them in half during that
period, that this year the IRS has made a C change in the credit.
Prior to this year, like many other parts of the Tax Code, whatever
you put on the form was largely what you got. There was very little
checking before anything was sent out.

This year, that has changed sharply. I would note that in their
new study where they estimate that, had the procedures they have
put in place this year been in effect a year ago, that that study
would have found about 19 percent of the benefits over issued.

That does not include-because they cannot measure-something
very important they have done for the first time this year. They are
now taking thoue returns that fall into error-prone categories, pull-
ing them out, sending people a questionnaire, and asking for docu-
mentation and additional information before sending out the credit.

This is a longstanding practice in things like food stamps and
AFDC. It has never been done before in the Earned Income Credit.
Every State that started doing this in food stamps had a significant
reduction in the error rate, and I am hopeful that when the data
comes in that that will show further improvement here as well.

I believe changes in the credit should focus on three areas: im-
proved compliance and reducing errors, what counts against the
wealth test, and possibly what counts against adjusted gross in-
come. I would urge against changes that would repeal parts of the
1993 expansion or de-index the credit and reduce benefits for hon-
est working families.

I think we need to put in context the reasons the Earned Income
Credit has been expanded. As this chart shows, between 1977 and
1993 the poverty rate for families with children in which the family
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had worked grew by nearly half, and eroding wages for low-skilled
work reduced living standards, increased child poverty, lessened in-
centives to work, and decreased the gains from working relative to
welfare.

Since the mid-1980's, there has been a bipartisan policy empha-
sis on increasing remuneration from low-paid work, with the EIC
as the principle policy instrument for doing that. President Reagan,
President Bush, and President Clinton were all a part of this.

Mr. Chairman, what I think is particularly important is that
these EIC expansions reflected a major policy shift. The EIO has
supplanted, to a large degree, both the mimum wage and welfare
as a way of aiding the working poor. As you know, the minimum
wage is now at its second-lowest level in purchasing power in 40
years. What is less well-known, and may C of particular interest
to Senator Moynihan, is in 1972, before we had the EIC, 49 States
provided AFDC as a wage supplement to a mother with two chil-
dren earning three-quarters of the poverty line. Today, three States
do. We have moved away from AFDC, away from the minimum
wage, and toward the Earned Income Credit.

That is a principle reason it has been expanded, as well as an
attempt to achieve a bipartisan goal, first, I think, stated in print
by the Heritage Foundation in 1989 that the EIC should be ex-
panded to the point where, if a parent works full-time year-round,
the children should not have to be raised in poverty.

What the next table shows it that these EIC expansions do not
look quite so large when placed alongside the changes in the mini-
mum wage and AFDC. What this table shows you is that, for a
mother who works 20 hours a week year-round at the minimum
wage, 30 hours, and 40 hours a week, that when the 1993 EIC ex-
pansion is fully in place, she will still be $1,500 to $3,000 worse
off than in 1972 because the erosion in the minimum wage and the
withdrawal of AFDC for working families is greater than the entire
Earned Income Credit.

In a nutshell, economic forces that push down wages for low-
skilled work, along with policy decisions in the minimum wage and
AFDC areas, led to a bipartisan consensus among policy makers to
increase the EITC substantially instead of doing things in the
AFDC and minimum wage areas in order to avoid large reductions
in living standards Of the working poor and of poor children.

A couple of comments on work and marriage incentives, and then
I will wrap up. Mr. Chairman, you noted an issue with work incen-
tives. Let me note that the research is pretty consistent here in
supporting something Robert Reischaeur stated a couple of years
ago, that the families the EIC encourages to work less are different
from the ones it encourages to work more. The research unambig-
uously shows-and this is mentioned in the Joint Tax Committee
report-that the work reduction is primarily among wives in two-
parent, two-earner families.

Reischaeur's point at a i990 symposium was it is not necessarily
a negative for social policy if the EIC allows a wife in a two-earner
family to elect to spend more time with her children and less time
working. By contrast, the people the EIC encourages to work more
are those working little, if at all, primarily in single-parent fami-
lies.
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The Joint Tax Committee report you mentioned, and you men-
tioned Professor Shultz's study. Well, when it says that the major-
ity of those on the credit are in the area where hours of work might
be reduced, tie Joint Tax Committee notes that is for those already
working.

And there is an additional effect where those who are not work-
ing at all, the new research indicates the EIC significantly in-
creases work effort and draws into the labor market those who oth-
erwise would not work at all, and the increase in their work hours
is larger than the decrease which is primarily among wives in two-
earner families.

Finally, on the marriage front, I think this is a very tricky area,
a difficult area. There are marriage penalties, they are significant.
The- other side of the coin, as Mr. Samuels noted, is there is a very
important marriage bonus for a group we care a great deal about,
and that is mothers on welfare. We know that marriage is the
main route off of welfare.

In the absence of the EIC, a non-working mother who con-
templates marrying a man with low earnings risks losing AFDC,
some of her food stamps, most of her Medicaid. There is a huge
marriage penalty in the welfare system. If she marries that man,
they can qualify for up to a $3,000 Earned Income Credit and it
offsets a good part of that marriage penalty.

So what we have here, as in the work area, we have some mar-
riage penalty for people, both of whom are already working, mak-
ing $10,000, $15,000, who think about marrying, we have a mar-
riage incentive that reduces the marriage penalty we would other-
wise have for welfare mothers who are thinking about marrying
and getting off of welfare and who, without the EIC, face punishing
penalties if they do marry.

So these are all among the reasons why I would recommend con-
centrating on compliance and on looking at areas where people
may not need the credit as much because of other kinds of income
they have and not on doing the 1993 expansions or removing index-
ingf the credit.Thank you.

Senator MOSELEY-BRAUN. Mr. Chairman, before questions, and I
do not mean to nitpick, for the witness I would just want to point
out, because words are important and the words we use here are
important, without taking issue with your testimony, except to say
that women who work in the home work. So you will probably
make it clear in the future when you refer to women in the home,
that you do not just say women who work versus women who do
not work, because they do work.

The CHAMA. The most inept question around is, are you a
housewife or do you work?

Senator MOSELEY-BRAUN. Well, that is exactly why I raised the
point.

The CHAIRMAN. I understand.
Senator MOSELEY-BRAuN. I did not mean to nitpick, but I think

it is really important that we recognize that women who work in
the home are working women. .

Mr. GREENSTEIN. If you viewed it that way it would strengthen
the point, the two-parent families.



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

The CHAIRMAN. Next, we will take Dr. Marvin Kosters, who is
the director of Economic Policy for the American Enterprise Insti-
tute.

Doctor?

STATEMENT OF MARVIN KOSTERS, PH.D., DIRECTOR OF ECO-
NOMIC POLICY, AMERICAN ENTERPRISE INSTITUTE, WASH.
INGTON, DC
Dr. KoSTERS. Thank you, Mr. Chairman and members of the

committee. I appreciate this opportunity to discuss the Earned In-
come Tax Credit.

Basically, I believe that, given the problems with the program,
the best way to address them would be to cut back the size of the
program. It is not that I think the program is not a good idea; I
think there is a role for the Earned Income Tax Credit.

But I think it has grown too big and has caused a number of
problems, including the non-compliance and fraud problem and it
has increased the size of the marriage penalty. I think, probably
most importantly, the question of the influence on work of the pro-
gram has been over-simplified and somewhat misunderstood.

So, what I would like to do is to focus mainly on the question
of work incentives and talk a little bit about how it works.

First of all, given the cut-off level that is in legislation for next
year, the first question to ask is, among families with children,
what fraction are below that cut-off level? It turns out it is about
40 percent. That is to say, about two out of five are in the income
range where they would be eligible for the Earned Income Tax
Credit.

This is a large number compared to, for example, an 18.5 percent
poverty rate among families with children. This seems to be well
above what you might call the working poor, if you think of the
poor in terms of the poverty rate that is usually used to define
them.

The second distinction is among those 40 percent below the in-
come cut-off, how many of these families have someone working?
It turns out that about three-quarters of them do.

That is, about 30 percentage points worth have someone working
and they would be eligible directly for their Earned Income Tax
Credit payments and would generally benefit from them. Those
above that income level, of course, would be paying higher taxes to
finance it.

Those who are working are affected in different ways. Those
highest up in the income range are most discouraged from working,
those in a small, intermediate range probably would not have much
discouragement effect, but generally they would be discouraged. It
is only those at the bottom end of the range, where there is a 40
percent subsidy rate, where work could be encouraged.

Incdentally, this is a very large subsidy rate below $9,000 or so
in comparison with, for example, the combination of the worker
and the employer's payroll tax payment of 15.3 percent.

So what we need to recogmze, and I think most academics who
have looked at this agree, that for those who are working, some
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three-fourthis of that 40 percent below the income cutoff, work will
tend to be, on balance, discouraged That is, there will be less work
among these people.

Now, it may be that this is a ood idea for some secondary work-
ers who would be involved in cild care, but it does seem like an
oddly-designed program in that regard in that, with two depend-
ents, you would be more encouraged to work outside the home than
within the home. In any case, what I think needs to be recognized
is that, for these families, a very large share of them would tend
to work less rather than more.

Now, there is a group, of course, who would be encouraged to
work rather than not work, and that is the other 10 percent, the
people not in the work force. Now, people concerned with welfare
reform have looked at what fraction of these people could be in-
duced to work. It seems that many people think that 50 percent or
so of those would be an ambitious and large number who might
consider working. So we need to recognize that some fraction of
this 10 percent might not be in a position to work. But others who
might be and some might choose work.

So, on balance, I think it is an open question whether there
would be more work in total with an EITC than without it. How-
ever, given that that is just not clear one way or another, what we
need to recognize is that, the higher we go up the income distribu-
tion, the more people are discouraged from working because the in-
come distribution, gets thicker toward the median. However, the
same 10 percent are the maximum who would be encouraged to
work.

It seems to me it would be desirable from that point of view to
cut back on the size of the Earned Income Tax Credit in terms of
the rate, in terms of the income cutoffs, in terms of the size of the
maximum benefits. This would, in addition to reducing the number
who are discouraged from working, also alleviate, to some extent,
the marriage penalty and it would reduce the incentives that are
now there for fraud.

I think there is really more going on here than fraud, too. It is
a question of people who would do things that are perfectly legal
that they would not do in the absence of the program, given the
rather high subsidy rate. That is, they would be engaged in the
equivalent of taking in one another's laundry, to some degree,
when doing their own would otherwise make more sense.

I want to make clear that I am not suggesting that the program
should be abolished. I think that just because it is a good program
does not mean that larger is always better.

Thank you, Mr. Chairman.
The CHAIRMAN. Thank you, Doctor.
[The prepared statement of Dr. Kosters appears in the appendix.]
The CHAIRMAN. Now we will take Lynda Willis, who is the Asso-

ciate Director for Tax Policy and Administration Issues for the
GAO.

STATEMENT OF LYNDA D. WILLIS, ASSOCIATE DIRECTOR, TAX
POLICY AND ADMINISTRATION ISSUES, GENERAL ACCOUNT-
ING OFFICE, WASHINGTON, DC
Ms. WILLIS. Good morning, Mr. Chairman.
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The CHAIRMAN. Good morning.
Ms. WILLIS. I will submit my entire statement for the record. In

addition to the statement that we provided your people yesterday,
there are some changes this morning to reflect the data that was
released by IRS in terms of their final numbers.

We are pleased to be here today to assist you in your efforts to
look at the Earned Income Credit. My testimony is based on a body
of work we have done, including our current work for Senator Roth.

In my summary statement today, I will focus on a couple of
points. First, a reliable overall measurement of non-compliance
with EIC provisions has not been made since 1988, but non-compli-
amce is a problem.

The Internal Revenu^ Service studied EIC claims filed electroni-
cally during two weeks of January in 1994 and estimated that 39
percent of the returns claimed credit that they were not entitled to
receive, either in whole or in part; 26 percent of the refund amount
claimed was not due claimants.

When considering actions to address the EIC's non-compliance
problem, the perspective of non-compliance problems and other pro-
grams may be useful. Whether the EIC non-compliance is higher
than for other programs depends in part on what the EIC is com-
pared to and what is considered in making the comparison.

Within the tax system, the EIC non-com pliance rate tends to be
high, but is not the highest. For instance, IRS believes that infor-
mal suppliers, self-employed individuals who operate on a cash
basis, do not report 89 percent of their income.

The self-employed, as a group, are estimated to under-report
their income by 64 percent. Of course, these examples are for non-
compliance in reporting income to pay taxes. In contrast, the EIC
is a refundable credit with most of the funds distributed classified
as Federal outlays.

Among Federal outlay programs that are similar in size to the
EIC and serve similar populations, non-compliance rates appear to
be lower. According to State-reported data, in 1992 the food stamp
program over-issued food stamps to 17.6 percent of applicants.
Overall, food stamp over-payments in 1992 represented about 8.2
percent of total benefits paid under the program.

The AFDC program had over-payments representing 5.3 percent
of total benefits in that year. However, the lower non-compliance
rates for these programs are associated with administrative costs
that are many times higher than those of the EIC.

In 1993, AFDC administrative costs represented about 11.6 per-
cent of total AFDC expenditures, and food stamp administrative
costs represented about 12.4 percent of expenditures.

While EIC administrative costs are not compiled by IRS, based
on average processing costs for tax forms and assuming that all of
the costs of identifying and investigating fraudulent refund
schemes are EIC-related, and those are conservative assumptions,
we believe that the EIC administrative costs may not exceed 1 per-
cent of EIC program costs.

This filing season, IRS expanded its efforts to ensure taxpayer
compliance. Not surprising with a new initiative, some problems oc-
curred. The expanded SSN verification procedures for paper re-
turns identified many problem returns, but some that should have
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been identified were not. Computer problems also caused some re-
turns not to be selected when they should have been.

IRS also experienced some problems as it began checking for du-
plicate SSNs. These problems included difficulties in constructing
the data base to use in identifying duplicate SSNs, poorly orga-
nized computer listings that enforcement personnel found difficult
to use, and cumbersome procedures for coordinating the work of
different service centers.

It is still too early to assess the success of IRS's expanded en-
forcement initiatives. IRS is conducting a more comprehensive
study that should shed light on whether compliance has improved.
However, results may not be available until fall.

Although some improvement in EIC compliance levels may result
from IRS's current efforts, in the long-run, sound enforcement of
EIC will require even better verification of recipients' eligibility be-
fore refunds are made.

Turning to my second point, although EIC is intended to assist
the working poor, historically eligibility criteria have not consid-
ered all of the resources recipients may have to support themselves
and their families.

While the Self-employed Health Insirance Tax -Act of 1995 added
new wealth-based eligibility criteria, if Congress wishes to revisit
this test it could consider adding additional forms of asset-derived
income, as well as changing the threshold.

Another approach to taking into account more of taxpayers' re-
sources would be to add certain income to their adjusted gross in-
come when determining EIC awards. According to Joint Committee
on Taxation estimates, up to $2.1 billion could be saved in fiscal
year 1997 by recognizing certain non-taxed income, as well as child
support payments.

Both an EIC wealth test and an expanded definition of tax-
payers' AGI make EIC more complex and add to the burden on tax-
payers and IRS. Also, since income information reported on tax re-
turns can only roughly reflect taxpayers' actual wealth, using such
data to determine EIC eligibility could raise fairness questions.

Mr. Chairman, that concludes my prepared statement.
The CHAmRMAN. Thank you very much.
[The prepared statement of Ms. Willis appears in the appendix.]
The CHAIRMAN. We will conclude this morning with George Yin.

Senator Moynihan, I do not know if you remember, George used to
work for this committee.

Senator MOYNIHAN. Indeed. Welcome back, sir.
The CHAIRmAN. When I took over as Chairman he was here and

he was the best tax person we had. I wanted to keep him des-
perately and academia pulled him away. I said, oh, dear, who are
we going to get to replace him, until Diefendorfer said, well, we
have hired some woman named Lindy Paull.

Senator MoYNIHAN. Lindy Paull. I remember her.
The CHmR mA. So there was a silver lining to the cloud, George,

when you left. It is good to have you with us.



STATEMENT OF GEORGE K. YIN, PROFESSOR OF LAW, UNIVER-
SITY OF VIRGINIA SCHOOL OF LAW, CHARLOTTESVILLE, VA
Mr. YIN. Thank you, Mr. Chairman. It is good to be back. I have

included in my written statement a range of reform options for the
EITC for the committee's consideration.

In the few moments that I have today I would just like to discuss
two ideas listed in my summary sheet as points 1 and 2-A. I would
be happy, of course, to respond to any questions about any of my
suggestions, as well as the basic need for reform.

My first reform suggestion is to encourage the committee to
rethink the wisdom of having the F, ITC benefit administered
through the tax system by the IRS, at least to the extent the pro-
gram overlaps welfare programs.

For many years, as you know, much favorable commentary in
academic circles has supported this idea, and I consider myself one
who, in the past, has generally favored it.

But, after 20 years of experience with the EITC program, I think
we have a nice test case of that academic theory and I find myself
now thinking that, on balance, it may not be such a good idea to
provide such benefits through the tax system.

The advantages of that idea are plain enough. Administrative
costs are expected to be lower, we expect that providing such bene-
fits through the tax system is thought to ease participation with a
resulting higher participation rate, and it also eliminates the stig-
matizing effect of receiving the benefit as a direct transfer.

But the disadvantages of delivering the welfare element of the
EITC through the tax system are also becoming increasingly evi-
dent. Let me just qaickly mention three of them.

First, of course, is that non-compliance is simply going to be a
problem anytime you permit claimants to certify themselves as eli-
gible for the government benefit and basically never require them
to encounter any person face-to-face in making their claim.

The second reason is, the administrative costs of maintaining du-
plicate bureaucracies to basically accomplish the same end would
seem to be wasteful from the government's standpoint. For exam-
ple, as the committee knows, Congress recently enacted a wealth
test for the EITC which represents an effort to estimate the recipi-
ents' overall resources.

But those who administer direct expenditure programs for the
poor already have to do that, and do that in a much more precise
way. Why require the IRS to duplicate that task, and not as accu-
rately, at that?

As another example-and I think my example here, I believe, is
perhaps better than the one that Senator Roth was giving--con-
sider some of my law students. Not a retired lawyer, but a law stu-
dent who works during the summer at some Wall Street law firm
for 6-8 weeks. That is not uncommon. They find themselves eligi-
ble for the EITC.

Now, should they get it despite the fact of their high rate of com-
pensation, despite the fact that they are shortly going to be making
something like $80,000 a year or more right out of law school,
something I certainly never made.

The CHAIRMAN. Do they make it now?
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Mr. YIN. Well, right now they are law students. Should they get
it despite being supported by relatives and friends while in school,
and, if not supported, despite potentially being supported by very
wealthy families?

Now, let me make plain that I am not urging an anti-law student
rule, although that may be the unintended result of my testimony.
I am simply using it as an example to illustrate the kind of refine-
ments that might be necessary if Congress is really interested in
targetin the EITC to the truly deserving, and yet wants to main-
tain it through the tax system. Why require -tis-uplication of ef-
fort to be undertaken by the IRS?

My final reason relates to the work incentive issue. I recently ob-
served a low-income taxpayer being provided tax return assistance
by a VITA volunteer. The woman expressed concern that, because
she had had withheld only a small amount of taxes during the
year, she might owe the IRS some money.

Well, after examining her situation, the VITA volunteer pro-
ceeded to inform her that she was entitled to a $2,000 check from
the IRS. Now, I wish, Mr. Chairman and members of the commit-
tee, I could describe for you the look on that woman's face.

Now, that was obviously a very pleasant piece of information for
the volunteer to convey and for the taxpayer to receive. But I kept
thinking about the work incentive effect of that $2,000. Did the
money have any effect on her decision to work or to continue and
increase her work effort, or was it perceived simply as some wind-
fall from the IRS gods which might, in fact, induce less work in the
future?

In the few moments I have left let me mention, briefly, my sec-
ond reform suggestion. If the EITC benefit is going to continue to
be delivered through the tax system, I urge you to consider imple-
menting instead a small exemption amount from the payment of
Social Security taxes.

As the committee knows, the EITC originated, in part, as an ef-
fort to rebate to low-income workers the payroll taxes collected
from them. Instead of collecting those taxes and then trying to re-
turn those amounts to workers in the form of the EITC, it would
seem to me to make much more sense simply to refrain from col-
lecting the payroll taxes in the first instance.

Now, there are several advantages to this. First, it would greatly
simplify matters. No returns would have to be filed to get the bene-
fit, and we could expect high participation. The link between work
and the reward from working would be more evident because the
benefit would come in each paycheck rather than as a year-end
lump sum amount.

Finally, compliance could be expected to be high because no net
benefit would be transferred from the government to the taxpayers.

One last comment. I know that some would be concerned about
this proposal because it would seem to decouple the important link
between Social Security contributions on the one hand, and bene-
fits on the other.

The important thing to understand though, is that that link has
already been decoupled by the EITC program. Low-income workers,
in effect, pay no Social Security taxes after the EITC is taken into
account. Yet, they are entitled to receive benefits. So ny proposal

7
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is simply to do exactly the same thing, but in a direct way, by sim-
ply not collecting those taxes in the first instance.

Thank you very much.
(The prepared statement of Mr. Yin appears in the appendix.]
The CHAIRMAN. What did you say, though, about the worker

would notice a more immediate effect? I understand what you are
saying, they are going to get it each paycheck, but would they
eventually notice it or would they assume that is their pay?

Mr. YIN. If they perceive it as simply being their pay, that is fine.
The important thing is, they are going to see that by working, their
bottom line paycheck amount that they take home and can spend
is higher, and that is exactly the reward that we want them to see
to induce them to continue to work, and indeed, to work more.

The CHAIRMAN. They will see it when you initially make the
changeover. How will they see it, if they are a new hire at $14,000
a year, and you can take that into account at the time, so their
paycheck was always what they get and they never realized about
the credit.

Mr. YIN. Well, I think, Mr. Chairman, of course the critical step
is going to be when they are first taking the job. And if the ques-
tion before them is, you know, they are applying for the job and
they say, well, you pay so much, but I know I have to pay so much
in taxes, and blah, blah, blah, what is the bottom line? If you can
tell them the bottom line is higher than it is now, it seems to me
that that, in and of itself, is a very important message to induce
them to take that job.

The CHAIRMAN. Yes. But is the employer not more likely to say,
Mr. Yin, are you married? Yes. How many children do you have?
Well, I have two children. All right. The employer thinks you are
eligible for the payroll reduction, we will now call it, instead of
EITO. You will be making $15,800 a year. Now, it used to be
$14,000 and you would get a credit.

Mr. YIN. Right.
The CHAIRMAN. So the employee thinks, well, I am making

$15,800 a year. He has no awareness of any kind of government
largess.

Mr. YIN. And I do not see any reason why he needs that aware-
ness. I mean, the point is simply, we are getting him the money
and we are getting him the money in a way that he can perceive
that he is getting a higher reward for his work.

The CHAIRMAN. All right.
Ms. Willis, let me ask you. I sense that you are saying maybe

we are being premature in judging the error rate, fraud rate, call
it what you want, because we are just-almost into the incubant
stage of tracking this. Do I read you right?

Ms. WILLIS. Mr. Chairman, the credit has been around for some
time, but until this year there has not been any real concerted ef-
fort on the part of IRS to deal with non-compliance. This year is
1 year. We do not even have the results back from the measures
that were put in place. We are optimistic, based on their design.

However, until we have the actual results back, and we see how
well they are implemented-and obviously implementation is as
important as design-we will not know how well they functioned
and what the error rate actually was.



The CHAIRMAN. Well, now, here is where I want your judgment
on something, because you know we give great credence to these
kind of GAO studies or comments. Are you suggesting to us that
perhaps we ought to go slow because whatever past information we

ad probably will not be anything comparable to what we are likely
to have in the next 6 months to a year?

Ms. WILLIS. We will not have an up-to-date estimate of non-com-
pliance under current procedures until the end of the year.

The CHAIRMAN. I understand that.
Ms. WILLIS. And the last one we had was 1988, and a lot has

changed. So I think to make changes based on 1988 data and a
1994 study raises some questions.

The CHAIRMAN. Thank you.
Senator D'AMATO. Mr. Chairman?
The CHAIRMAN. Yes.
Senator D'AMATo. Can I make an observation? Because I know

I rely on staff. They have all of these technicalities. But you said
non-compliance?

Ms. WILLIS. Yes, sir.
Senator D'AMATO. Is that a term of art? I mean, it seems to me

that if we are talking about errors and fraud, that is not non-com-
pliance. I just choose to differentiate or distinguish the term that
is used. I heard non-compliance. To me, non-compliance is some-
body did not do something.

The CHAIRMAN. You mean, it would be like saying for 5 years you
have not paid your income tax and it is non-compliance.

Senator D'AMATO. Yes. I just have difficulty understanding the
use of that term.

The CHAIRMAN. Go ahead.
Ms. WILLIS. Allow me. Senator D'Amato, IRS does not measure

fraud in this particular instance. When they did their 1994 study
they measured non-compliance, which includes unintentional er-
rors, mistakes. It is a broad category. They divided out of that a
category in their preliminary estimates for intentional non-compli-
ance, which is about the closest thingthat we have to a measure
for fraud, but non-compliance is much bigger than fraudulent be-
havior.

Senator D'AMATo. All right. Very well.
The CHAIRMAN. Senator Moynihan?
Senator MOYNIHAN. Let me pursue for just a moment what Sen-

ator D'Amato has raised. One of the great distinctive features of
the American revenue system is the self-assessment. The American
citizen tells the government how much he/she owes and the govern-
ment takes their word for it.

A British subject does not tell the Queen how much he owes her,
she tells him or her and Inland Revenue makes out your income
tax and says, here it is. You are free to appeal. You can appeal all
you like. You can appeal for 50 years; you never win, as lawyers
will tell you over there.

We have a very high compliance rate, do we not? We take sam-
ples regularly and there is a measure of fraud, but a small fraction
of the population of filers pay less than they owe and about the
same fraction pays more and it turns out to be because the forms
are complicated. Is that not about right?



Ms. WILLIS. Well, Senator, while we have a high compliance rate
based on worldwide standards, if you look at the numbers, the vari-
ation in compliance among different groups is great. We testified
before the House Ways and Means Committee earlier this week to
that effect. Wage earners, where you have withholding and report-
ing to IRS-

Senator MOYNIHAN. Again, your self-employed.
Ms. WILLIS. Yes. It gets down to where you do not have income

that is readily identifiable by IRS, where there is not third-party
information reporting, your compliance goes down a great deal for
informal suppliers.

Senator MOYNIHAN. Well, I guess my point is, and I just want
to associate myself with Senator D'Amato, if we have 28 percent
non-compliance in this area where people are filing income tax re-
turns, that is very high, is it not?

Ms. WILLIS. It is high.
Senator MOYNIHAN. Is there any other group of people who file

who are so high? By definition, the people working off the books
do not.

Mr. YIN?
Mr. YIN. Senator, if I could, I think, as Ms. Willis said, withhold-

ing does a lot to get the compliance rate up in the general popu-
lation. In areas where there is not withholding-sole proprietors
are a perfectly good example of that-I think their compliance
rates are not nearly as high as for the general population. So we
see a common problem, if you will. The EITC rate is clearly high,
but, in selected other areas, there are also, unfortunately, high
rates of non-compliance.

Senator MOYNIHAN. Mr. Greenstein?
Mr. GREENSTEIN. If I could just add here, I think this year the

IRS crossed the rubicon in a sense with the EIC. It has moved
away from being purely self-certification like the rest of the Tax
Code, and in a sense half-way, or a part of the way in between the
way the rest of the Tax Code works and the way means-tested as-
sistance programs work.

If you look at a year ago, you could drive three Mack trucks
through. They did not check all Social Security for children claim-
ing the EIC, they did not check to see if any child was claimed
twice, you could write "applied for" in some cases for a child's So-
cial Security number. All of that has been closed off.

But what is perhaps more important, and you did not hear too
much about it earlier because the IRS is somewhat reluctant to
talk about it, is they have a new procedure they put in place this
January based on the year-ago study, where they identify cat-
egories of EIC filers that were found in the January 1994 study to
have high error rates. If you fall in that category, they pull your
return and they investigate further.

Senator MOYNIHAN. Right.
Mr. GREENSTEIN. They send a form out-this is unprecedented-

where they ask for additional information, accompanied by docu-
mentation that comes back in.

Senator MOYNIHAN. I have got you. This is the Los Alamos Na-
tional Laboratory, with five new anomaly detection pattern recogm-
tion tools.
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I would say that we did make changes in OBRA 93 that seem
to be coming in effect. The Chairman made the point, if we are
going to respond to this problem let us respond to the problem as
it exists now rather than the one we ran into 6 years ago. But this
was a little discouraging to find that much going on. Maybe we are
in a new situation, and we will keep in touch with that.

Thank you, Mr. Chairman. Thank you all.
Dr. Kosters, did you want to say something?
Dr. KoSTERS. No, sir.
Senator MOYNIHAN. All right. Thank you.
The CHAIRMAN. Senator Rockefellei.
Senator ROCKEFELLER. Mr. Chairman, first of all, I would ask for

the Chairman's indulgence. I, unfortunately, have to go give a
speech, which is not, in my view, a great blessing for anybody. But
I have to do that at 12:00.

Senator MOYNIHAN. Think of your audience.
Senator ROCKEFELLER. I am thinking about the audience, Sen-

ator Moynihan.
We have two nominees coming up that I really wanted to be here

to talk about, to introduce and to question. One of them is Ira Sha-ro, who was my first administrative assistant when I came to
ashington as an entirely green Senator.
The CHAIRMAN. And you want to question him?
Senator ROCKEFELLER. Well, to his advantage.
The CHAIRMAN. All right.
Senator ROCKEFELLER. And, second, Marilyn Moon, who is up for

another very important position, with whom I worked on the Pep-
per Commission. I would just like to put those statements in the
record of that hearing, if that is all right.

The CHAIRmN. Without objection.
Senator ROCKEFELLER. That would be it. Thank you, sir.
The CHAIRMAN. Senator Chafee.
Senator CHAFEE. Thank you, Mr. Chairman. I just was reviewing

some of the testimony here. I thought the points that Mr. Green-
stein made were extremely interesting. We have got quite a per-
plexing situation developing in our country where we have got an
increasing number of people working for very, very low wages, com-
paratively speaking.

I worry about whether our society is getting divided into two
groups; those who are educated and doing very well and those who,
f resume through lack of education and lack of skills, are down
at the bottom of the heap. Once upon a time you could get by with
that if you had a strong back and a willingness to work, but that
does not seem to apply anymore.

I was interested in the statistics you showed. I voted against the
increase in the minimum wage, but on page two of your testimony,
Mr. Greenstein, you talk about the power of the minimum wage.
Did you give this in your oral testimony?

Mr. GREENSTEIN. Just for a second or two.
Senator CHAFEE. Yes. It is at its second-lowest level on a con-

stant dollar basis, since 1955, and by next year it will be at its low-
est level since 1955. I am not sure what is magic about 1955. I
think it would be interesting what happened before that. But, in
any event, I think that we should be concerned about this.
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This is not directly related to the Earned Income Tax Credit, nec-
essarily, although I think that the Earned Income Tax Credit has
had an important mitigating effect, as you point out, in boosting
the after tax income of these individuals. I know it is something
that you have worried about, Senator Moynihan, and I am glad to
have a chance to Icok at this testimony.

Thank you, Mr. Chairman.
The CHAIRMAN. Thank you. Senator Moseley-Braun.
Senator CHAFEE. Yes, go ahead. I have a little time left.
Mr. GREENSTEIN. I was just going to briefly comment. In fact, if

you look at the debates on the House and Senate floor, particularly
when the largest EIC expansion took place-and that was not
1993, it was 1990 in the reconciliation bill-there is extensive dis-
cussion among a number of people supporting that expansion that
this is a preferable way to go than raising the minimum wage. I
think one can make an argument that one might not need as large
an EIC as we now have if we had a higher minimum wage, or if
we had a different configuration in the way AFDC works.

But, essentially, . we made policy choices on a bipartisan basis
over 20 years to say we are not going to use AFDC as a way to
supplement the wages of the working poor; and we are going to let
the minimum wage erode, and we think the EIC is a better policy_
instrument.

Part of my concern is if we nv.-vi say, hey, the EIC is too large,
we are going to cut it back, we are kind of like pulling the rug out
unless we are revisiting the other policies at the same time, which
I do not see us doing.

Senator CHAFEE. Well, I think it is important that we consider
all of these things, the minimum wage, the Earned Income Tax
Credit, the AFDC. They all, as you point out, tie together. That has
been helpful to me.

The CHAIRMAN. Senator Moseley-Braun.
Senator MOSELEY-BRAUN. Thank you very much, Mr. Chairman.
I would like to pick up a little bit on the point that Senator

D'Amato raised when he talked about the non-compliance word,
and Ms. Willis was, I think, very clear in pointing out that there
is a distinction between non-compliance and fraud.

It may be, since we do not yet have an adequate measure of
which is which, we are kind of groping as to how much of the non-
compliance is actually fraud, inadvertent error, or error just from
the administration of the program.

So I would like to focus in on the latter part, which is the admin-
istration of the program issue. Professor Yin, in his written state-
ment, had a number of suggestions, the second of which was Lu re-
quire that the EIC be calculated based on earnings that are re-
ported on the W-2 form only. I think that, in some regards, that
may respond to Senator Roth's concern about people, the lawyers
that you mention work 100 hours a year.

If it were limited or required that the only income to qualify
would be that income reported on W-2 forms, that might be a pro-
cedural step in the direction of addressing the non-compliance is-
sues or what is perceived as fraud in the administration of the pro.
gram.



Really, I guess I am posing the question to the panel, do you see
that the suggestion of using the W-2 form as a means of verifica-
tion, that that would reduce the allegations and the concern about
fraud in the administration of this program?

Ms. WILLIS. Senator, I would like to respond to that. IRS cur-
rently matches the W-2 information to the EIC returns.

Senator MOSELEY-BRAUN. After the fact.
Ms. WILLIS. Aftr the fact.
Senator MOSELEY-BRAUN. Right.
Ms. WILLIS. Because they do not have technology to do it in a

more timely fashion. So, until they have the technology, the capa-
bility to do it more timely, to tie the refund-and I am not saying
that we would not support this--or tie the EIC to W-2 matching
would delay it by several months in terms of the people receiving
it. It also would eliminate from the program those people who are
not wage earners, the people who are self-employed individuals
who do not have W-2s to file.

Mr. GREENSTEIN. If I could add a note here, one would need to
weigh, as Lynda just said, the degree of the delay against the de-
gree of improvement it would give you, the longer the delay the
less the perceived tie to work and the less the work incentive effect.

But I really wanted to make a related point, which is, to the de-
gree that IRS can move forward with tax system modernization,
that will help enable a number of mechanisms such as this to be
done on the compliance front and substantially reduce error rates
further.

It has been a disappointment to me that in the appropriations
process in recent years the IRS's requests for tax system mod-
ernization have been chopped back. The IRS's computer systems
are not what they need to e to administer these kinds of systems
and we badly need to get that modernization in effect so that we
can move to more matching systems. The more that they are com-
puterized, the more matching we can do on a timely basis, the

wer we will get that error rate.
The CHAIRMAN. Senator Roth, then Senator D'Amato.
Senator MOSELEY-BRAUN. Mr. Chairman, I did not get a chance

to hear from Professor Yin, whose suggestion it was in the first in-
stance. If you would not mind, I would like to hear his response.

The CHAIRMAN. George?
Mr. YIN. Thank you, Mr. Chairman. Thank you, Senator

Moseley-Braun.
I would just like to make one comment about the delay aspect.

I think I would certainly concede that until the IRS has the mecha-
nisms in place to be able to do the matching prior to sending out
the money, you are going to have s; ,ne amount of delay. I guess
Ms. Willis said it would be a few moi ths in time, and perhaps that
is correct.

But I think, in a sense, that delay is kind of an odd concern on
the part of the committee, and the reason why is that, as I am sure
the Senator knows, there is another procedure to get the EIC dur-
ing the course of the year. It is called the Advance Earned IncomeCredit program, where taxpayers can apply and actually get little
bits of the EIC each month in thdir paycheck. Very few taxpayers
subscribe to that program.
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Now, there are a lot of reasons for that. I assume many of them
do not know about it. There are all kinds of reasons. But certainly
one reason I think many analysts have suggested is that taxpayers
are affirmatively -electing to get the money in a lump sum, just as
many taxpayers who pay taxes affirmatively elect to overpay their
taxes during the year Fo they get a refund back at the end of the
year, so this is very common.

Now, if that is the case, then it seems to me, you know, the con-
cern about, well, delaying that lump sum which they have elec-
tively chosen to already delay a year, if delaying it another two or
3 months to get a handle on the non-compliance issue, it seems to
me that, yes, it is a concern, but I wouk" not consider it an over-
riding concern.

The CHAIRMAN. Senator Roth.
Senator ROTH. I would, first, say t/i my distinguished colleague

from Illinois that, as part of my bill, I do have matching of the W-
2 forms as part of a change.

I think we all agree that certain steps that have been taken by
the Internal Revenue Service hopefully will provide increased com-
pliance. At the same time, I think there is fairly broad consensus
also that, as we raise the credit to 40 percent, it increases the in-
centive for fraud. Would you agree with that, Professor Yin?

Mr. YIN. Yes, most definitely. In that regard, I would tend to dis-
agree with those who have suggested that the recommendation to
freeze EIC levels at 1995 levels, or what have you, is unrelated to
fraud and non-compliance generally.

I will say that, at least in my view, all of these are second-best
solutions. I think there are first-best solutions, as I mentioned in
my testimony. But if you are going to continue the program as it
is now, you are not going to make the kind of more major reform
that I would view as more of a first-best solution, then I think
freezing it at 1995 levels, or, indeed, I would even suggest reducing
it even a little bit further, will have a positive impact on the non-
compliance rate.

Now, does that mean there are some deserving people who are
going to get less money than they should? Yes, definitely. Are we
concerned about that? Yes, of course. I am very concerned about it,
and I assume every member of the committee is concerned about
it.

But there is a balance here, and the balance is simply getting the
money to deserving people, but trying to stop sending money to
those who are not deserving. It seems to me, a proper balance
would be to cut back on the size of the program somewhat.

Mr. GREENSTEIN. Could I add a word on that?
Senator ROTH. I have limited time.
Ms. Willis, we have had a number of calls from the IRS regard-

ing concerns that they have about the IRS. One report was about
some EITC refund claims that came from likely illegal aliens, an-
other call was from an investigator who was helping to research
the fraud and error rates of the EITC. He told us a story about the
taxpayer and how, even though the taxpayer clearly had filed a
fraudulent return, the IRS and Justice Department decided to pay
the refund rather than fight it in court.



47

Now, I would like to have you advise me about those cases. One
of my concerns is, if that is our approach to enforcement, is that
not going to increasingly invite fraud? I mean, it is, of course, a dif-
ficult and expensive process to pursue one of these cases. On the
other hand, we have had widespread non-compliance. Could you
comment?

Ms. WILLIS. Senator, while the stat.ute under which we have ac-
cess prohibits us from discussing individual cases, what I can say
is that when you have inconsistent application and when the com-
pliance efforts are not provided across the board, you have more of
an incentive for people to be non-compliant.

I think that is one of the reasons why IRS needs to be as efficient
as possible and make sure that it is able to follow up on, and has
the resources to look at, those cases and track them through.

Senator RoTH. Well, my time is up.
The CHAIRMAN. Senator D'Amato.
Senator D'AMATO. Thank you, Mr. Chairman.
I am wondering if Professor Yin could help me. First of all, I am

intrigued, and it seemed to me that he offered a methodology of
dealing with the non-compliance issue. See, I can learn to use those
technical phrases. That would be-and if I am wrong, Professor, I
want you to tell me that-to have people who fall within the ability
to claim an Earned Income Tax Credit not to pay those dollars in
to the system. I guess most of them come from the FICA tax, isthat right?Mr.YIN*. Yes, that is correct.

Senator D'AMATO. So that if you are going to qualify, let us say
for the particular circumstance of the taxpayer that would get an
Earned income Tax Credit refund of $1,000, let us say, they just
would not pay that $1,000 in, whether it would be through the in-
come tax or the FICA system, right?

Mr. YIN. Well, that is right. I do not know how the numbers
would play out, but the notion is that some part of that $1,000
check that they are getting is a reimbursement to them of the
FICA taxes that were withheld out of every paycheck, just like all
working Americans.

Senator D'AMATo. Now, would -rou not then just about eliminate
all of the so called non-compliance?

Mr. YIN. Well, I would not go that far.
Senator D'AMATO. Well, again, you certainly would not add, you

would reduce this dramatically.
Mr. YIN. Yes, absolutely. Well, I believe that to be the case.
Senator D'AMATO. Now, the advantage to that is, the people are

getting their money immediately. They are not waiting. Politicians
will not like it because they do not get the opportunity to send a
check out and say, ha, ha, look what I am giving you. They are not
giving them anything, they are giving them back the money that
we said they should be able to keep because they should not be
paying taxes if they are earning at a certain level.

Now, there is one complicating factor-there may be more, but
least in my own myopic view that I see-and that would be if you
are taking money from what would otherwise go into the Social Se-
curity fund, it would seem to me that that is simple. That is just
a mechanical transaction at the end of the year.



Let us suppose there was $5 billion that came from FICA. You
would just take the money from the general Treasury, which you
do now, and instead of sending it out in all these little checks and
then those in office get this great kick because, you know, ha, ha,
I sent you a check. Right?

Mr. YIN. Yes. The Senator is absolutely right.
Senator D'AMATo. They would just transfer that $5 billion, let us

say, from the general Treasury into the Social Security system.
Mr. YIN. The Senator is absolutely right. The EITC program ob-

viously costs a substantial amount of money, and all we are saying
is, shift that money over to the Social Security trust system to
make sure that that system remains as solvent as it is now.

Senator D'AMATo. So, Mr. Chairman, there are probably some
other wrinkles, but it would seem to me that that might be a man-
ner by which to substantially aid in compliance and we meet the
objectives and the philosophy of encouraging working people to
work. In other words, do not put that tax on them.

Mr. GREENSTEIN. I was just going to say, there are a few other
wrinkles that are tricky. For example, if you simply say we are not
going to collect a certain amount of the paroll tax, you would end
up probably significantly increasing the effective benefit from what
you are replacing the Earned Income Tax Credit with for workers
without children-employers do not know people's filing status--
and you would be reducing it for families with children.

Another issue, is the way the current Earned Income Credit is
structured in order to encourage work. For families with two or
more children, it is a 40 percent credit up to about $9,000, meaning
that since you pay about 15 percent in payroll tax and you lose 24
percent in food stamps for each additional dollar you earn, this is
designed to offset that to keep those work incentives high and draw
people into the labor market. You would have less of that under
this effect,

The final issue, is that unless you had some mechanism, and I
do not know how the employer would know the total income of the
filing unit, the employer would not know other earners in the filing
unit, so if you simply said the first $10,000 in earnings are not sub-
ject to the payroll tax for anybody, you would have substantial tax
cuts for people at $100,000 or $200,000 a year in your effort to deal
with issues for people with $10,000 or $15,000 a year. So, I think
this would be a very complicated shift that would have a lot of
wrinkles in it.

The CHAIRMAN. There is nothing that is wrinkled.
Senator D'AMATo. I said it was a little simplistic. But, anyway,

thank you Mr. Chairman.
The CHAtMAN. Folks, thank you very, very much. You were very

patient while we went through the first panel. Thank you.
[Whereupon, at 12:15 p.m., the hearing was concluded.]



APPENDIX

ADDITIONAL MATERIAL SUBMITTED

PIwPARED STATEMu T OF RoBEmr GPzENermi

I appreciate the opportune ity to testify before the Committee today. I am executive
directr of the Center on Budget and Policy Priorities, a non-profit public policy or-
ganization that txamines federal and state fiscal policies with an emphasis on poli-
cies affecting low- and moderate-income families. Funded by foundations, the Center
has been engaged in analyzing issues related to the earned income credit for a num-
ber of years. Last year, I also served as a member of the Bipartisan Commission
on Entitlement and Tax Reform.

In my testimony today, I would like to make several points.
9 The EITC's biggest problem involves error rates. Progress in reducing errors

was made in the 1990 reconciliation bill, but more needs to be done. In the last
several months, the IRS has taken some badly needed and overdue steps that
hold promise for making significant reductions in error rates. Legislation that
the reasury Department submitted with the budget also should help reduce er-
rors.

* While seeking to reduce EITC error rate problems, we also should be mindful
that the EMTV has considerable strengths. It addresses one of the key trends
that has caused a substantial increase in child poverty in recent years, the ero-
sion of wages for low-paid work. It also helps substantially in making work
more remunerative than welfare. It is an important building block for welfare
reform that places some limitations on cash assistance and seeks to move fami-
lies to work.

* Certain reforms in the EITC eligibility structure are desirable. The imposition
earlier this year of a "wealth test" on the EITC was a sound move. Some addi-
tional types of income should probably be counted in determining whether a
filer meets this test. Proposals to bar EITC receipt for tax flers in which either
the parent or the qualifying child is residing here illegally also should be en-
actedl.

" Some proposals, however, need to be regarded with considerable caution and
would -be unwise. A proposal to end the indexing of the EIT, for example,
would cause large increases over time in the tax burdens of millions of low-in-
come working families whose wages are simply keeping pace with inflation and
would conflict with the goals of work-based welfa-e reform. Rolling back the
EITC changes enacted in 1993 also would be undesirable, reducing the advan-
tages of work over welfare, making it more difficult for workers to escape pov-
erty, and raising tax burdens for some.

In short, we need to be mindful of the strengths of the EITC as well as of the
areas where it has weaknesses that need strengthening. We need to improve the
integrity of the EITC, but we need to do so in ways that do not lessen the credit's
positive effects.

THE BA8SI FOR THE EIT

The need for, and growth of, the EITC in recent years is closely related to the
erosion of wages for low-paid work. Between 1977 and 1993, the poverty rate for
families with children in which the family head works grew by nearly half. In 1977,
some 7.7 percent of such families were poor. by 1993, some 11.3 percent were. More
than 60 percent of all poor families wit children contain a worker.

Moreover, a study by Northwestern University economist Rebecca Blank, a former
staff member of the President's Council of Economic Advisers in the late 1980s,
found that wage erosion exceeded all other factors in importance in explaining why
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poverty rates did not decline more during the economic recovery of the 19808. In
addition, Census data show that the proportion of full-time year-round workers paid
a wage too low to lift a family of four to the poverty line rose by one-third between
1979 and 1993, from 12 percent of full-time year-round workers in 1979 to 16 per-
cent in 1993.

,Eroding wages for low-skilled work reduce living standards and increase child
poverty. They also lessen incentives to work and decrease the gains from working
relative to receiving welfare. Starting in the mid-1980s, these trends led to a bipar-
tisan policy emphasis on increasing the remuneration from low-wage work, with the
EITC as the principal policy instrument for accomplishing the task.

President Reagan proposed a major EITC expansion in 1985, which was included
in the 1986 Tax Reform Act. Congress passed a further expansion in 1990, with
strong support from the Bush Administration. President Clinton proposed a final ex-
pansion that Congress passed in 1993.

These expansions signaled an increased reliance on the EITC and a decreased re-
liance on the minimum wage as an instrument of wage policy. The purchasing
power of the minimum wage is now at its second lowest level since 1955. By next
year, it will be at its lowest level since 1955.1

These expansions also reflected another policy shift the EITC has supplanted
AFDC as a means for supplementing the wages of poor single parents with children.
In 1972, before the EITC was created, 49 states provided AFDC as a wage supple-
ment to a mother with two children whose earnings equal 75 percent of the poverty
line. Today, just three states do. Policymakers have largely opted to move these
families out of the welfare system and instead to reward their work effort through
the EITC.

The EITC expansions also were designed to help offset the effects of a series of
increases in the payroll tax. One of the EITC's purposes has always been to help
offset regressive payroll taxes. Payroll tax hikes took effect in 1980, 1981, 1982,
1984, 1985, 1986, 1988, and 1990.

Similarly, the EITC expansions also were intended to help offset increases in re-
gressive excise taxes. Excise taxes were most recently raised in 1990 and 1993.

Finally, the EITC expansions were designed to attain a goal that has enjoyed
strong bipartisan support that if a parent works full-time year-round, the parent
should not have to raise his or her children in poverty. This goal has been espoused
across the political spectrum. For example, the volume that the Heritage Founda-
tion published in January 1989 to guide the incoming Bush Administration called
for expanding the EITC sufficiently to bring families of four with a full-time worker
to the poverty line.

Specifically, this goal is that wages from full-time year-round work at the mini-
mum wage (net of payroll taxes) should lift a family of four to the poverty threshold
when combined with the EITC and food stamps. When the 1993 EITC expansions
are phased in fully, the nation will be close to attaining this goal and would reach
it with a modest increase in the minimum wage.

EITC growth rates over the past decade thus do not reflect unanticipated cost in-
creases; the rate of recent EITC growth is due to explicit policy decisions by Con-
gress and three Presidents to expand the credit for the reasons just cited. Nor do
the recent growth rates signify that the program is spinning out of control. Once
the EITC expansions phase in fully, EITC growth will slow sharply to a little more
than four percent per year.

/

'Over time, too much pressure will be placed on the EITC if it has to carry all of this load
and the value of the minimum wage continues to erode. A modest strengthening of the minimum
wage would be desirable.
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IS THE EITC OUT OF CONTROL?

Some have said that EITC costs are rising uncontrollably. A budget task force headed
by Senator Judd Gregg stated in a March 1995 report that the EITC is "out of control" and
that there will be "significant long-tenn fiscal hemorrhaging unless action is taken to contain
[the EITC]" and to "restrain its unsustainable rates of growth."

The EITC was expanded bothi at the request of President Reagan in 1986 and on a
bipartisan basis with strong support from President Bush and Congressional leaders of both
parties in 1990. President Clinton proposed a final expansion in 1993. The 1986 and 1990
expansions each phased in over several years, creating high rates of EITC growth in the late
1980s and early 1990s. Similarly, the 1993 expansion is phasing in now.

Once the 1993 expansion is phased infully, substantial EITC growth will halt. The
Congressional Budget Office forecasts that after 1997, tie EITC will grow at a rate of less than
4.5 percent per year. This modest growth is due to inflation and population growth, and it
will be smaller if the Consumer Price Index is modified in a fashion that reduces the
mea±.jred inflation rate. Even without changes in the CPI, the CBO forecast indicates that as a
percentage of the Gross Domestic Product, EITC costs will decline after 1997. Thus, the EITC
will not contribute to projected long-term increases in the deficit as a percentage of the Gross
Domestic Product. This is very different from the situation in programs such as Medicare and
Medicaid where rapid rates of growth persist indefinitely and do not result primarily from
specific federal decisions to expand the programs.

Moreover, the EITC expansions do not look quite so large when placed alongside
the near-elimination of AFDC as a wage supplement to single mothers working at
least half-time and the large drop in the buying power of the minimum wage. An
analysis conducted by the Department of Health and Human Services shows that
when the EITC expansion enacted in 1993 is phased in fully, the disposable income
of a mother with two children who works half-time throughout the year at the mini-
mum wage will be nearly $3,000 lower than it was in 1972, after adjusting for infla-
tion. (Disposable income includes wages, AFDC, food stamps, and the EITC, minus
federal income and payroll taxes.2)

The HHS analysis found similar results for single parents with two children who
work 30 hours a week throughout the year at the minimum wage as well as for
those working 40 hours a week. (See Table 1.) In both cases, the family's disposable
income will be at least $1,500 below 1972 levels, after adjusting for inflation, when
the 1993 EITC expansions take full effect. In short, single parents working at the
minimum wage will have less disposable income than they did in the early 1970s
before the EITC was created.

2These figures reflect average weighted AFL)C benefits across the 50 states. Figures for 1972
are adjusted for inflation using the CPI-U-X1 rather than the regular CPI, which rises more
rapidly. Had the regular CPI been used, the decline in disposable income would have been even
larger. All figures are expressed in 1994 dollars.
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Table I

Average Disposable Income For a Mother and Two Children
From Wages, AFUC, Food Stamps, EIC, and Federal Taxes

(in 1994 dollars)'

Number of Hours Worked Per Week At Minimum Wage Throughout the Year

Year 2 Hnurs 30 Hiurs 40 Hnurs
1972 $13,827 $14,976 $16,057
1980 11,772 13,199 14,145
1990 10,082 10,735 11,804
1995 (with EIC at fully phased-in 1996 levels) 10,925 12,505 14,462

Change in Average Disposable Income
for a Mother and Two Children

1972-1995 -$2,902 -$2,471 -$1,595
-21% -16% -13%

Source: Department of Health and Human Services

The EITC expansions thus should be seen as part of a larger set of economic and
policy developments. Economic forces pushing down wages for low-skilled work
combined with policy decisions in the minimum wage and AFDC areas confronted
policymakers with a need to increase the EITC substantially to avoid large reduc-
tions in the living standards of working poor and near-poor families with children.

BENEFICIAL ASPECTS OF THE EITC
The 1986, 1990, and 1993 EITC expansions reflected decisions to help cushion the

erosion of wages for low-paid work, while placing less emphasis on the minimum
wage and AFDC as mechanisms to accomplish this goal. The expansions also re-
fleced the desire of policymakers to make work more remunerative than welfare
and bring families with a full-time working parent closer to the poverty line. Fi-
nally, these expansions reflected a recognition that with its faults, the EITC re-
mains one of the soundest of the low-income transfer programs.

In designing means-tested programs, policymakers face a dilemma. If a means-
tested benefit phases out as a household's income rises, the program inevitably willcreate some work disincentive effects (since the benefit will decline as earnings rise,
and probably also some marriage penalties (since some single workers who have in-
comes low enough to qualify may become ineligible if they marry and their income
rises). These effects can be avoided if the benefit is made available at all income
levels, with no reductions in the benefit as income rises, but that would make the
benefit prohibitively expensive. Policymakers thus face trade-offs in designing
means-tested programs.

The EITC differs from most other means-tested transfer programs in two crucial
respects. First, it is limited to those who work; those who do not work may not re-
ceive it. It thus helps to make work more remunerative than non-work rather than
the other way around.

Second, unlike welfare benefits that decline as soon as income begin to rise and
can thereby discoura people from entering the labor force the EITC increases as
earnings rise up to or a family with at least two children). It does not begin
to decline until a family's income surpasses $11,620 (in 1996) and then declines
much more gradually as earnings rise than public assistance benefits do.

Moreover, the major EITC benefit the EITC for families with children is limited
to parents that live with their children. Absent parents do not receive major EITC
benefits.

The result is that the EITC rewards work and encourages those who are not
working to enter the labor market. It also distinguishes the working poor from the
non-working poor and custodial parents from absent parents. As Gary Burtless of
the Brookings Institution has noted, the EITC probably has stronger beneficial ef-
fects and more modest adverse side-effects than most or all other programs to boost
the incomes of low-income families.
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CURRENT EITC ISSUES

I would like to turn to several current issues relating to the EITC. These include
questions relating to error and fraud in the credit, work incentives, and marriage
penalties.

EITC ERROR RATES

EITC error rates are too high and need to be brought down. In discussing efforts
to reduce error, I would offer a caveat. Congress needs to be careful not to institute
reforms that make the EITC significantly more complicated for taxpayers and the
IRS. Congress also should avoid changes that the IRS cannot administer or enforce.
Such steps would be likely to increase the error rate further.

We need to be mindful both of the progress that has been made in reducing error
rates as well as of the task that remains. In 1990, staff of the Senate Finance Com-
mittee, the House Ways and Means Committee, the Treasury; and IRS worked on
a bipartisan basis to craft reforms to reduce the error rate. These reforms were en-
acted into law in that year's reconciliation bill.

The changes made in 1990 included a major overhaul and simplification of EITC
eligibility rules, including the elimination of complex rules that were responsible for
a significant share of the errors prior to 1990. (As a result, data on EITC error rates
for years before 1990 do not reflect current conditions.) The 1990 reforms also in-
cluded the introduction of a new form-Schedule EIC-that taxpayers must file to
receive the credit and that provides the IRS with key information relevant to EITC
eligibility it had not previously obtained. Today, the IRS denies the credit to fami-
lies that do not file Schedule EIC; in the past, it awarded the credit to families that
appeared eligible whether the families indicated they were applying for the EITC
or not.

These changes were significant. The IRS audits in 1985 and 1988 that found the
EITC error rate to be high discovered that one of the principal reasons for the high
error rate lay in a series of arcane IRS rules on household filing status that few
low-income families could understand and that the IRS could not enforce.3

The EITC law was rewritten in 1990 to address these problems. The 1990 law
dropped the complex test and arcane rules that were largely unenforceable replac-
ing them with new rules the IRS could administer. In September 1993, the GAO
commented favorably on these changes, noting that "OBRA 1990 resolved the major
administrative problems associated with complicated filing status and dependency
determinations .... " The GAO added that "The OBRA changes made it easier for
IRS to administer the basic credit because there are no longer different eligibility
rules for different filing statuses .... Because this issue was the largest source of
taxpayer errors in the pre-OBRA period, the change should substantially reduce the
number of erroneous EITC claims?' 4

The changes in the 1990 law also led to a new requirement that families file
Schedule EIC to obtain the credit. Prior to 1991, families needed only to file the
1040 or 1040A form to get the EITC. No specific EITC questions had to be an-
swered, and no EITC-specific information provided. The EITC worksheet the IRS
had designed was printed in the instructions section of the 1040 and 1040A-tax
booklets and was not submitted to the IRS. The result was that IRS did not receive
some basic information needed to make accurate EITC eligibility determinations.

The changes enacted in 1990, however, addressed only part of the problem. Much
more remained to be done. This was shown by a frequently cited, but sometimes
misunderstood, IRS study of tax returns filed in January 1994.

sunder these rules, a single parent with children could legally file as a head-of-household only
if she provided more than half of her household's support, In determining whether she provided
more than half of the household's support, the parent was supposed to calculate the household's
total support and include in it any AFDC payments, child support payments, and the like the
family received. The parent was then supposed to calculate the portion of overall household sup-
port that she herself provided, and in so doing, the parent was not supposed to count any in-
come from AFDC or other public benefit payments. Similarly, the parent was not supposed to
count, as support she provided, any child support payments she received. If, after completing
these calculations, a single parent found that more than 50 percent of the household's support
came from sources other than herself, she was supposed to submit her tax return as a single
filer rather than as a head-of-household.

Most parents assume a single filer is someone who lives on his or her own, not a parent who
heads a family with children. As a result, large numbers of single parents who were suppose
to file as single filers submitted their returns as heads-of-households instead. This contributed
to EITC error rates since heads-of-households were eligible for the credit but single filers were
not.

4General Accounting Office, Earned Income Tax Credit: Design and Administration Could be
Improved, September 1993, pp. 58-59.
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The IRS study found that approximately 25 percent of the EITC benefits claimed
by those whose returns were examined were claimed in error. This does not mean,
however, that the EITC loss rate was 25 percent. The IRS found that about 25 per-
cent of the EITC benefits claimed on the tax returns it examined were claimed in
error, not that 25 percent of the benefits actually paid were erroneous. The IRS de-
tects some erroneous claims made on tax returns and avoids making overpayments
on them. Hence, the actual overpayment rate in January 1994 would have been
somewhat lower than 25 percent. (In other means-tested programs that collect data
on error rates, the error rate is the percentage of benefits paid in error, not the per-
centage of benefits erroneously claimed on program applications.)

Unfortunately, the IRS study was not designed to determine what proportion of
EITC benefits actually were issued in error. The IRS conducted the study to deter-
mine the extent and nature of erroneous claims on tax returns so it could deploy
its resources most effectively in processing the returns and catching the errors.

The 25 percent figure may also overstate the error rate in January 1994 for an-
other reason. The 1,000 tax returns examined in the study were not representative
of EITC returns filed in 1994. The returns examined in the study were limited to
returns filed electronically during the first two weeks of the 1994 tax filing season.
Electronic filing has been more susceptible to refund fraud than conventional tax
filing, and some families that file in January do so before they have received all of
their W-2 forms. In addition, some of the characteristics of the 1,000 filers examined
in the study do not match those of EITC filers overall. Many experts believe that
EITC error and fraud are likely to have been higher among returns filed electroni-
cally in the first two weeks of the filing season than among EITC returns overall.

RECENT ACTIONS TO COMBAT ERROR AND FRAUD

Since the time the study was conducted, the IRS has instituted a series of new
procedures to address problems the January 1994 study identified. A new study is
inprogress to measure the effect of these procedures.

n 1994, the IRS checked little of the information on tax returns containing an
EITC claim before sending out EITC checks. That has now changed sharply. In ad-
dition to verifying the Social Security numbers of all adults claiming the EITC, the
IRS now also verifies the numbers of all children in EITC families before sending
EITC payments to make sure the claims are valid and no child is claimed twice.
(In 1994, the IRS did some checking of Social Security numbers, but the checking
was less rigorous and less comprehensive. For example, last year the IRS did not
check to ensure that no child was claimed twice, and on many returns, the IRS did
not verify children's Social Security numbers at all.) The IRS also now pulls EITC
returns falling into any of several error-prone categories, sends these families a
questionnaire, and requires families to provide additional documentation verifying
Their claims before payment is made.

Several million EITC returns have been delayed this year due to apparent dis-
crepancies found in Social Security numbers or while EITC claims are verified.
Nothing remotely on this scale has been done before.

In addition, during the first half of the 1994 tax filing season when the study was
conducted, some filers could claim that they had applied for Social Security numbers
for their children but had not yet received the numbers. These filers could still be
awarded the EITC. This procedure created an opportunity for abuse. It has since
been fixed Today, such EITC claims are denied.

Also, th GATT legislation enacted last fall includes a provision requiring Social
Security numbers for infants who are claimed on a tax return. Until now, parents
have not had to provide Social Security numbers for children under the age of one.
This new provision, which takes effect in tax year 1995, will eliminate another po-
tential problem area. To the extent that some problems involving Social Security
numbers may remain, they would apparently be resolved by legislation the Treasury
Department has submitted to Congress to strengthen the IRS' powers to deny ques-
tionable EITC claims.

Finally, the IRS has altered procedures relating to "refund anticipation loans." In
the past, EITC applicants that used a commercial tax preparer were usually able
to walk out the door with a check in the amount of their EITC benefit within a cou-
ple of days after they filed their tax return. Under the new procedures, checks are
no Longer provided on such a rapid basis, and use of refund anticipation loans ap-
parently has fallen sharply. Those attempting to abuse the system who sought in
the cast to "take the money and run" can no longer do so. As the IRS Commissioner
has *noted, until this year refund fraud schemes were assisted by the easy availabil-
ity of refund anticipation loans.



Several conclusions emerge from this discussion. First, error rates found in stud-
ies of the EIT during the 1980s do not reflect current conditions in the EITC. They
portray conditions before both the changes enacted in 1990 and the further changes
the Y& instituted this year.

Second, the move this year to check and verify various items of EITC eligibility
before payment is made represents an important change in handling the EITC.
Prior to 1991, the IRS did not even get the basic EITC eligibility information now
contained on Schedule EIC. Until this year, the IRS made limited use of the infor-
mation it did receive before it made EITC payments. This has now changed in im-
portant ways.

In my view, these changes are likely to have a significant effect.. In most means-
tested benefit programs such as AFDC and food stamps, experience has shown that
error rates are higher when little verification is done and that verification can lower
error rates substantially. In my own experience as Administrator of the Food and
Nutrition Service at USDA in the late 1970s, my agency and the Inspector General
found that where verification was lax, error rates were elevated. The Inspector Gen-
eral and the agency I headed often directed states with high error rates to expand
efforts to verify information on applications. We consistently found this caused error
rates to fall. I believe the same results will be found to result from the new IRS
procedures.

THE EIMC AND WORK INCENTIVES

Important issues are sometimes raised about the EITC and work incentives.
Based on economic theory, it is generally assumed that the EITC encourages work
among those working little or not at all.

It is also assume that the credit acts as a modest work disincentive for other
families, primarily those whose income exceeds $11,620 (in 1996) and whose EITC
benefits are consequently reduced as their earnings rise.

The issues relating to the credit's effects on work incentives are sometimes mis-
understood. The effect of the EITC on the level of work performed by families whose
incomes exceed $11,620 is not clear. For the EITC to discourage these families from
working more, the affected families would need to understand how the EITC is re-
duced as their earnings rise that is, they would need to be cognizant of the EITC's
effect on their "marginal tax rate." It is not clear that many families know this.

Furthermore, if the EITC does have some work disincentive effects on families
whose EITC benefit falls as their earnings increase, these effects may not be ad-
verse from society's standpoint. Both Robert Reischauer, then the director of the
Congressional Budget Office, and Henry Aaron, Director of Economic Studies at the
Brookings Institution, emphasized this point at an American Enterprise Institute
symposium on the EITC in 1990. Reischauer and Aaron noted that the families the
EITC encourages to work more are likely to be quite different from the families the
EITC may encourage to work less. The families encouraged to work more are heav-
ily made up of single parents who work little if at all, precisely the group whose
work effort we most want to boost. By contrast, the families whose EITC benefits
decline as their earnings rise families with incomes over $11,620 include large num-
bers of two-parent families. Reischauer and Aaron stressed that a major part of the
EITC's probable effect in inducing modestly less work among families in this income
range is its effect in enabling a parent usually the mother in two-parent working
families to work a little less so she can spend more time with her children.

Reischauer emphasized that this should not necessarily be regarded as an adverse
outcome and that it may be desirable from society's standpoint for a parent in two-
parent working families to be able to spend more time with her children. He cau-
tioned that lumping increased work effort among single mothers who otherwise
would work little or not at all with reduced work effort among married mothers in
two-parent working families who wish to spend more time with their children can
confuse rather than illuminate debates on the EITC's effects.

Reischauer and Aaron's point is supported by academic research and a General
Accounting Office analysis. The GAO estimated that the percentage reduction in
hours worked as a result of the EITC is four times greater among wives in two-
parent families than among husbands in such families. In addition, the GAO's esti-
mates showed little percentage change in work effort among single parents. 5

In addition the GAO and earlier studies examined the EITC's effects on those al-
ready in the labor force. New research by one of the nation's leading EITC experts,
Professor John Karl Scholz of the University of Wisconsin, indicates that the EITC

6 General Accounting Office, Earned Income Tax Credit: Design and Administration Could Be
Improved, September 1993.
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has a strong positive effect in inducing single mothers outside the labor force to
enter the labor force and bei working. The research suggests that the increase
in the number of hours worked by parents whom the 1993 EITC expansions will
draw into the labor force will exceed the decrease in hours worked by those (prin-
cipally wives in two-parent families) who may work somewhat less because of the
expansion.6

other recent piece of recent academic research, examining the EITC's effects on
work effort among single mothers, produced similar results. It concluded that the
EITC succeeds in increasing work among single mothers who previously have been
out of the labor force and accomplishes this without diminishing work effort among
single mothers whose EITC benefits decline as their earnings rise.7

THE EITC AND MARRIAGE PENALTIES

The issue of the EITC and marriage penalties is another complex area. The EITC
penalizes marriage for some and rewards it for others. It does not represent an un-
ambiguous marriage penalty.

The most common example in which the EITC can penalize marriage involves a
single working mother with one child who is considering marrying a man who earns
modest wages but does not live with a child or receive the EITC. The EITC that
such a couple would receive if they marry could be lower than the EITC the mother
currently gets. If a single mother with one child who earns $5,000 working part-
time marries a male earning $10,000, the EITC benefit in 1996 would drop $82.8lf
she marries a man earning $15,000, the EITC would decline $881.

If the mother earning $5,000 has two children, marrying a man earning $15,000
would cause a smaller IITC loss about $200. And if such a mother marries a man
earning $10 000 the EITC benefit would increase about $850.

On the other hand, if the mother earns $10,000 herself and has two children, the
EITC benefit loss becomes larger. For example, if she marries a man earning
$10 000 the loss is $1,760.

The EITC thus can penalize marriage. It also can reward marriage substantially.
The EITC offers a sizable marriage incentive to a single mother who has no earn-
ings and receives AFDC. Since marriage is one of the principal routes out of welfare,
it is particularly important to encourage marriage among this group.

In the absence of the EITC, a non-working mother on AFDC who contemplates
marrying a man with low earnings risks losing a great deal. If she marries she and
her children will become ineligible for AFDC and also lose some of their food
stamps. In addition, she likely will become ineligible for Medicaid. Depending on her
children's ages and her husband's earnings, some or all of her children may lose
Medicaid coverage as well. The marriage penalties embedded in the welfare system
are strong.

The EITC helps to offset these losses and ease these penalties. By marrying, the
couple will gain an EITC benefit of up to $2,157 if they have one child and up to
$3,564 if they have two or more children (when the 1993 expansions phase in fuly).
This will partially and in some states, wholly make up for the mother's loss of
AFDC benefits when she marries.

For poor single mothers with little or no earnings, the EITC thus significantly
lessens the marriage penalties the welfare system creates. It can provide these
women an incentive to marry and leave welfare. This point is sometimes overlooked
when the EITC and its effects on marriage are discussed. It is not accurate to speak
of the EITC as simply penalizing marriage. It penalizes it for some and rewards it
for others, including the group for which there is the greatest concern for encourag-
ing marriage, single mothers on welfare.

Proposals to Alter the EITC
In the last six months, two pieces of legislation have been enacted that tighten

the EITC, weeding out families with a limited need for it and enabling stronger ac-
tions to be taken to curb errors and fraud. Legislation passed last fall in connection
with ratification of the GATT treaty included provisions to bar nonresident aliens
from receiving the EITC. Previously, some of these individuals could qualify based

sJohn Karl Scholz (University of Wisconsin Madison), testimony before the Senate Committee
on Governmental Affairs, April 5, 1996- and Stacey Dickert, Scott Houser, and John Karl Scholz
(University of Wisconsin, Madison), "The Earned Income Tax Credit and Transfer Programs; A
Study of Labor Market and Program Participation," November, 1994.

?Nada Eissa (University of California, Berkeley) and Jeffrey B. Liebman (Harvard Univer-
sity), "Labor Supply Response to the Earned Income Tax Credit,' December, 1994.

pAl' fires in this analysis are for 1996, when the EITC expansions enacted in 1993 are
phased in fully.
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on their earnings in -the United States, even though they could have additional in-
come outside the United States about which the Internal Revenue Service had no
knowledge. The GATT legislation also required Social Security numbers to be pro-
vided for children under age one so a tax fier could not claim the EITC (or a larger
personal exemption) on behalf of a fictitious infant.

Second, legislation enacted in April 1995 made households ineligible for the EITC
if they have more than $2,350 in income from interest dividends, rents and royal-
ties, and tax-exempt interest. This provision is designed to eliminate EITC benefits
for households with substantial assets. Between them, these two pieces of legislation
reduced EITC costs by several billion dollars over five years.

Some additional steps would be useful in reducing errors. In particular, legislation
the Treasury Department has submitted to strengthen the IRS' ability to deny ques-
tionable EITC claims would represent an important addition to IRS' error-fighting
arsenal.

In addition, the IRS is currently conducting a study of EITC errors in tax returns
filed in 1995. These findings should lead to additional administrative actions to com-
bat errors and may also suggest some additional legislative steps that might be
taken.

It also may make sense to consider a proposal made several years ago by Senator
Packwood to modify the rules for claiming the personal exemption for a child so they
match the rules for determining when a child is a "qualifying child" for EITC pur-
poses. Under current law, some parents can claim a child for the personal exemp-
tion but not for the EITC. Other parents may claim a child for EITC purposes but
not for the personal exemption. The inconsistencies in federal tax law between the
rules for claiming the personal exemption and the rules for claiming the EITC cause
errors in both areas of the tax code. I believe the General Accounting Office has rec-
ommended conforming the rules governing the personal exemption for a child to
match those used in the EITC, as Senator Packwood proposed.

I am concerned, however, that a number of EITC proposals now emerging in Con-
grss are not compliance provisions and are not designed to reduce error rates.

ese proposals would reduce EITC benefits largely through broad-scale benefit re-
ductions, not through new procedures to improve the accuracy of EITC payments.

Some of these proposals would affect millions of honest families in which a parent
works for low wages. These include proposals to repeal part or all of the 1993 EITC
changes and a proposal to repeal the indexing of the EITC for inflation.

REPEALING PART OR ALL OF THE 1993 EITC EXPANSION

The budget resolution the Senate approved in May assumes partial repeal of the
EITC expansions enacted in 1993. Those expansions substantially increased the
EITC for families with two or more children and also established a small credit for
very poor workers without children.

The 1993 provisions were designed to attain the bipartisan goal that families (or
at least, families of up to four people) should not have to live in poverty if a parent
works full-time throughout the year. As noted, this goal was endorsed across the
political spectrum in the years before 1993.

Accordingly, the 1993 law set the EITC for a family with two or more children
at the level that would bring a family of four with a f9-time minimum wage work-
er to the poverty line if the family also received food stamps (and if the minimum
wage kept pace with inflation, as President Clinton had earlier recommended).

The 1993 expansions also were designed to reduce the work penalties built into
the welfare system and to make low-wage work more remunerative than public as-
sistance. When families leave welfare for work, they lose cash welfare payments,
some of their food stamps, and, ultimately, some or all of their family's Medicaid
coverage. The increased EITC payments help to offset this loss and make the overall
compensation package from working compare more favorably with continued reli-
ance on public assistance.

The 1993 EITC expansions helped to promote work in another way as well. Pay-
roll taxes consume 15.3 cents of each additional dollar a poor family earns 9 while
food stamp benefits consume 24 cents. For families with two or more children and
low-wages, the EITC will fully offset these adverse effects, providing a 40-cent credit
for each additional dollar earned when the 1993 expansions are in full effect.

' Most economists believe that employees effectively pay both the employer and the employee
share of payroll taxes, with the employer's share of the tax being passed through to emplo.tees
in the form of lower wages.
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In these ways, the 1993 EITC changes helped to pave the way for welfare reform.

The EITC expansions laid the groundwork for tough reforms in the welfare system
that substantially tighten work requirements placed on public assistance recipients.

The 1993 law also aided very poor workers without children. It created a small
EITC that provides a maximum credit of a little more than $300 and an average
credit of about $170 for poor workers between the ages of 25 and 64 who do not
live with children and have incomes below about $9,500 (in 1996).-

A small EITC was extended to these workers partly because their federal tax bur-
dens had escalated sharply since 1980, as a consequence of a series of regressive
payroll and excise tax increases. A Congressional Budget Office analysis showed
that between 1980 and 1983, the average federal tax burden of the poorest fifth of
non-elderly households rose 38 percent. (Stated another way, the proportion of in-
come consumed by federal taxes rose 38 percent among these households.) This
dwarfed the increase in tax burdens borne by any other group of households in any
income category. (See Table 2.) By 1993, the percentage of income that the' poorest
fifth of non-elderly households without children were paying in federal taxes was
double the percentage of income paid by the poorest fifth of families with children
and more than five times the percentage paid by the poorest fifth of elderly house-
holds. (See Figure 1.)

Table 2

The sharp increase in the tax burdens borne by these households occurred pri-
marily because of a series of increases in Social Security, gasoline, and other excise
taxes. For low-income families with children, these regressive tax increases were
generally offs3t through EITC expansions. For poor workers without children, no off-
setting actions were taken before 1993.

Accordingly, the 1993 law established a modest EITC that offsets the payroll tax
these workers pay on their first $4,230 in income. The credit starts phasing out
when income surpasses about $5,300 and falls to zero when income reaches approxi-
mately $9,500. (These are the 1996 parameters.)
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Figure 1
Percentage of Income Consumed by Federal Taxes

For Different Low-Income Groups, 1993
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Source: Congressional Budget Office Dale published in House Commnlee on Ways and Means. 1992.
Green Book. pp. 1526-7

In addition to offsetting a portion of these tax increases, the EITC for poor work-
ers without children also has the effect of nearly completing a piece of unfinished
business from the 1986 Tax Reform Act. One of the Act's goals was to eliminate in-
come tax burdens on workers below the poverty line so they were not taxed deeper
into poverty. The 1986 Act accomplished this goal for all filing units except non-el-
derly single individuals. Prior to the extension of the EITC to these workers, a sin-
gle worker began owing federal income tax when his or her income was about
$1,300 below the poverty line. The EITC has raised the income level at which these
workers begin owing income tax close to, although not all the way to, the poverty
line. (Single working individuals remain the one group of workers who begin owing
federal income tax while they are still in poverty.)

The EITC for very poor workers without children this has provided needed tax
relief for a group of low-income workers who generally receive little aid from other
government assistance programs and who otherwise would pay a substantial per-
centage of their very small incomes in federal taxes.

THE SENATE BUDGET RESOLUTION

The EITC changes assumed in the Senate budget resolution would repeal the
small EITC for workers without children. These changes also would cancel entirely
the final phaee of the EITC expansion for families with two or more children, sched-
uled to take effect in tax year 1996, and scale back the EITC benefit structure in
place in tax year 1995.

Poor workers without children would face a substantial increase in their federal
tax burdens- the payroll taxes they pay on their first $4,230 of earnings would no
longer be oiset. Fn addition, their federal tax burdens would rise to higher levels
than these burdens had reached before the 1993 law took effect, because these work-
er would be affected by the gasoline tax increase enacted in 1993. The Treasury
Department estimates that 4.4 million workers would face an average tax increase
of $173 if the credit for workers without children is repealed.



60

Nearly eight million families with two or- more children also would be affected,
losing a maximum of $446 (and an average of more than $300). In addition, about
two million families with one child would lose up to $244 each.

An a result of these changes, the number of families in which a parent working
full-time at a low wage would fail to escape poverty would rise somewhat, while the
extent to which work paid more than welfare would be somewhat diminished.

Some families with children would face absolute cuts in their EITC benefits under
this proposal. The EITC they would receive for 1996 would be smaller than their
benefit for 1995.

For example, a family with two children that earns $8,500 in 1995 about what
full-time year-round work at the minimum wage pays will receive an EITC of $3,060
for 1995. Under the changes assumed in the Senate resolution, its EITC for 1996
would decline to $2,975. Its EITC would be reduced while its minimum wage earn-
ins remained frozen and prices for necessities rose. Similarly, a mother with one
child who works nearly 30 hours a week at the minimum wage and earns $6,000
would see her EITC fall from $2,040 in 1995 to $1,809 in 1996, a reduction of $231.

Few of the low-income workers who would be adversely affected by these changes
would benefit from any of the tax cuts currently under consideration. CBO data
show that because the proposed children's tax credit is not refundable, the one-third
of the children in the country with the lowest incomes would not benefit from it.
If a children's credit is enacted for families with incomes of up to $250,000 while
the EITC is scaled back, the effect will be to grant a children's credit to families
at relatively high income levels while withdrawing part of a credit for families with
children that are working at low wages.

THE EITC AND INFLATION ADJUSTMENTS

A proposal also has been advanced to end indexation of the EITC. Curiously, this
proposal would undo a Reagan initiative. It was President Ronald Reagan who pro-
posed in 1985 that the EITC be indexed.

The Ran proposal was designed to fix a problem in the EITC benefit structure.
If the EITC is not indexed, millions of working poor and near-poor families find that
if their earnings simply keep pace with inflation, their EITC benefits decline each
year while their payroll taxes climb. The result is the imposition of steadily increas-
ing tax burdens on working families that have experienced no increase in purchas-
ing power, a phenomenon that was widespread in the late 1970s and early 1980s.

A family's EITC benefit begins to phase down when the family's income passes
a certain income level. For every dollar that a family with two children earns above
$11,620 (in 1996), the EITC is reduced 21 cents. This $11,620 income threshold is
indexed for inflation. If the indexation feature is repealed, a family with income at
or above $11,620 whose income rises at the rate of inflation will find its EITC falls
even though the family's purchasing power has not increased.

Such a family also will owe more in payroll taxes. For each dollar its earnings
rise, the family's payroll taxes will increase 7.65 cents while its EITC drops 21
cents.

The effects of failing to index the EITC would grow with each passing year. If a
family's income simply kept pace with inflation and EITC indexing had ended, a
family with two or more childen and income of $12,000 in 1996 would, five years
later receive an EITC $460 smaller than the credit it had received in 1996. The
family's EITC would be more than $1,000 lower than it would have been had the
EITC continued to be adjusted for inflation. And while its EITC was falling, the
family's payroll tax would have climbed $167.

In real terms, the purchasing power of such a family's EITC would decline by 27
percent in the five-year period. For some working families, the decline would be
steeper. Families that earn $20,000 and whose wages simply keep pace with infla-
tion would find that the purchasing power of their EITC would declined more than
50 percent over five years if indexation ended.
Working poor families at lower earnings levels also would be adversely affected.

Consider a family that works 40 hours a week throughout the year at $4.50 an
hour, making $9,000 a year and living several thousand dollars below the poverty
line. If indexing is eliminated, the purchasing power of its EITC would erode while
its payroll taxes increased, causing the family to be nudged steadily deeper into pov-
e rtc,&Tnding indexation of the EITC would be an unwise course to follow. It would re-

sult in substantial increases over time in federal tax burdens for large numbers of
low-income working families that have experienced no increase in their standard-
of-living.
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It also would make millions of working poor families with children poorer over
time and turn a steadily increasing number of near-poor working families into poor
families, by pushing them below the poverty line. The Treasury Department esti-
mates that by 2000, nearly 18 milion tax filers would be adversely affected by this
proposal and would lose an average of more than $600 apiece in that year.

Ending the indexation of the EITC also would be inconsistent with the goals of
"making work pay" and promoting work over welfare. If the EITC is not adjusted
for inflation, the gain from working at a low-wage job rather than relying on welfare
will erode as the real value of the EITC declines over time.10

Finally, ending EITC indexation would be inconsistent with other Congressional
action being taken this year. There is no discussion of ending the indexation of other
features of the tax code such as the personal exemption, the standard deduction, or
the tax brackets. If EITC indexation ends, families at higher income levels would
continue to be shielded from the effects of inflation on their tax burdens while work-
ing poor and near-poor families faced substantial tax increases. Moreover, the House
of Representatives has passed legislation to index capital gains tax benefits, the es-
tate and gift tax, and depreciation deductions used primarily by large corporations.
It is difficult to discern how ending EITC indexation fits in with these other policies
unless the principle is that affluent investors and large companies need protection
against the effects of inflation on their taxes but low-income working families do
not.

Congress also may pass a number of other tax cuts that disproportionately benefit
households at higher income levels and large corporations, such as reductions in
c.aital gains tax rates and an easing of the corporate alternative minimum tax. If
ElTCindexation is ended while various tax cuts are approved, many low-income
working families will face increases in their tax burdens while those at higher in-
come levels and large corporations receive tax reductions.

Proposals such as repealing part of the 1993 EITO changes or ending EITC index-
ation have a common feature.They would leave low-income working families facing
eroding wages for low-skilled work, a sharply lower minimum wage in real terms,
and the near-elimination of cash welfare assistance for families working more than
half-time with reduced help from the earned income credit. The policy instrument
supported for years by many who oppose raising the minimum wage and advocate
cutting public assistance programs would itself be scaled back or partially with-
drawn.

THE "WEALTH TEST"

Several other EITC proposals warrant comment. In April 1995, Congress passed
legislation denying the EITC to families with more than $2,350 in income from in-
terest, dividends, rents and royalties. The Clinton Administration had proposed a
similar provision, with a limit of $2,500, adjusted for inflation.

Three issues have been raised concerning this provision. Should additional forms
of 'income should count a"nst it? Should the $2,350 level should be lowered?
Should the $2,350 level be indexed?

Unless there are administrative problems or complexities that make such a course
of action unwise, additional forms of income probably should count against this
limit. Senator Roth has proposed counting estate and trust income, net passive busi-
ness income, and net capital gains income. This proposal appears to make sense as
it would deny the EITC to families without a significant need for it.

On the other hand, I would not recommend lowering the threshold from $2,350
to $1,000, as Senator Roth also ha'i proposed. A threshold that low would disqualify
some poor and near-poo: working families that are saving for legitimate reasons,
such as to send a child to college, purchase a home, or meet a medical emergency
(an increasing concern as the number of low-income working families that lack
health insurance rises). Prudent policy would not force such families to choose be-

1°Failure to index the EITC also would weaken the credit's effectiveness as a work incentive
in another way. Currently, families earning $10,000 or $11,000 a year do not face an increase
in their marginal tax rates when their earnings rise with inflation. But if the EITC is not in-
dexed, such families soon will be pushed above the point where their EITC begins to drop 21
cents for each additional dollar earned The marginal tax rate these fitmilies face thus would
rise 21 percentage points.

A substantial number of families at this income level already face substantial marginal tax
rates because they receive other benefits such as food stamps or housing' benefits that decline
as earnings rise. Toraise the marginal rates of these families an additional 21 percentage points
due to failure to index the EITC could increase their combined marginal tax rates to levels ap-
proaching 100 percent in some cames.

92-781 0 - 95 - 3



tween losing their EITC and consuming enough of their savings to remain below the
EITC limit.

Reducing the threshold in this manner also would pose equity problems. It would
disqualify a growing number of working families with limited incomes who are sav-
ing so they can purchase a modest home, while retaining EITC eligibility for those
who have already purchased a home and no longer need the same level of savings.

A preferable approach would be to reduce the $2,350 limit modestly to $2,000 and
index it for inflation. (Whether the level at which the threshold is at, the level ought
to be adjusted for inflation. Otherwise, the redit will ultimately be denied to fami-
lies with a strong need for it as the limit erodes over time.) This would generate
approximately the same level of savings over the next 10 years as the provision that
Congress passed in April 1995, while insuring that as the years pass, the limit does
not squeeze out a steadily increasing number of low-income working families with
a legitimate need for the credit.

COUNTING SOCIAL SECURITY AND CHILD SUPPORT PAYMENTS

Senator Roth has also proposed that Social Security, tax-exempt interest, non-tax-
able pension distributions, and child support be counted as part of adjusted gross
income (AGI) for purposes of determining eligibility and benefit levels for the EITC.
Counting Social Security in this manner has both advantages and drawbacks.
Counting child support would be unwise.

Unlike the proposal to count child support, the proposal to count Social Security
could be administered by the IRS. Those affected would primarily be two-parent
families in which one parent works while the other is disabled and receives Social
Security disability benefits, elderly individuals who are raising a grandchild and
who work and have modest earnings, and families containing a child receiving So-
cial Security survivors benefits. There may be concerns about reducing the EITC of
such families. I am interested in seeing data on who the affected families are before
reaching a judgment on this provision.

I would note that if EITC savings are sought, this approach is preferable to re-
pealing part of the 1993 law or ending indexation; those steps would hurt poorer
families and diminish the gains of work over welfare in ways that counting Social
Security would not. It would be difficult to justify such a proposal, however, if the
provision enacted in 1993 that makes 85 percent of Social Security benefits taxable
for more affluent beneficiaries were repealed. If that is done and Social Security also
is counted as part of AGI for EITC purposes the effect will be to reduce tax burdens
on Social Security beneficiaries at high income levels while raising tax burdens on
beneficiaries at lower income levels.

Counting child support as part of AGI for EITC purposes is another matter and
would be quite unwise. This change, which would reduce the EITC for many di-
vorced working mothers, would pose both administrative and tax equity problems.

The Internal Revenue Service has no information on the child support payments
that a custodial parent receives, and it lacks a reliable means of securing this infor-
mation. Such a proposal would be difficult for the IRS to enforce and almost cer-
tainly would result i higher error rates as a consequence. The difficulties of admin-
istering a requirement of this nature were recently noted by the General Accounting
Office.

Counting child support in the manner also would cause double-counting of income.
Non-custodial parents already pay income tax on the income from which child sup-
port payments are made. Counting child support payments as part of AGI and low-
ering the EITC as a result effectively taxes this income twice.

Finally, such a policy change could lead to a reduction in child support collections.
Since some of the non-custodial parent's support payments would effectively be
taxed away, some non-custodial parents would have a reduced incentive to make
child support payments.

Conclusion
While steps have been taken in recent years to reduce EITC error rates, more

needs to be done. Some other EITC changes also warrant consideration.
We should not, however, lose sight of the EITC's virtues. The EITC is boosting

the incomes of millions of poor and near-poor families with children that are work-
ing and staying off welfare. With the stead y erosion of wages for low-paid work over
the past 20 years and the likely continuation of this trend in the future, the EITC
plays a critical role. It also provides an important underpinning for welfare reforms
to move families from welfare to work and helps to offset regressive taxes that low-
income workers face. It is part of the welfare reform strategies of policymakers such
aa Governor Engler of Michigan.
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In addition, the EITC has helped change the federal income tax system from a
system that pushes working poor families deeper into poverty to a system that helps
lift them out. An analysis by the Department of Health and Human Services has
found that in 1984, the tax system pushed 1.8 million people living in families with
children below the poverty line. When the recent EITC expansion is fully phased
in the tax system will lift more than two million such people out of poverty.

he EIT. has been substantially tightened this year to reduce errors and attack
fraud. Further improvements are needed. But the EITC's mission remains as impor-
tant as ever. Deep reductions in the EITC benefits of honest low-income working
families would not represent sound policy or be a desirable part of an EITC reform
agenda.

PREPARED STATEMENT OF ORRN G. HATCH

Mr. Chairman ; thank you for holding this hearing today on the Earned Income
Tax Credit (EITC).

The EITC began tis a refund of payroll taxes paid by lowci income taxpayers and
to encourage work--objectives that I am for. Since its inception, however, the EITC
has been greatly expanded. In fact, the cost to the government is projected to sky-
rocket from $1.5.6 billion in 1993 to $28.4 billion in 1996. This is not a small pro-
gram.

Currently, a large portion of the cost of the EITC benefits are going toward trans-
fer payments to taxpayers. In 1994, of the more than $20 billion spent on the EITC,
about $4.6 billion was for actual rebates of tax and an additional $17.2 billion was
for grants to EITC recipients. Nearly 80 percent of the benefits of the EITC program
do not go toward refunding taxes but toward direct grants to millions of taxpayers.
This is a great shift from the original purpose of this program.

While I support the idea of alleviating the payroll tax burden on the working poor,
the EITC program may be running out of control. Not only is the cost escalating
at a great pace, but also a large number of recipients are receiving payments based
on fraudulent claims. While I applaud the Internal Revenue Service for taking some
steps to stop this fraud, I think we can do a great deal more to end fraudulent EITC
claims.

Mr. Chairman, I would like to mention another serious problem with the EITC:
the current EITC has a strong bias against marriage. Let me share an example.
John, who earns $11,000 a year, is a divorced father of one. In 1994 he wants to
marry Marie, a single mother of two, who earns $13,000 a year. As singles under
current law, they would receive a combined tax refund of $4,128. If John and Marie
were to marry, they would have to pay $581 on their joint tax return. This amounts
to a marriage penalty of $4,709, or almost 20 percent of their combined income for
1994. Financially, they would be foolish to marry.

Mr. Chairman, the marriage penalty aid b low-income families is mostly due
to the fact that many singles can quaiy for te EITC on their separate incomes.
When married, however, the tax code combines the spouses' incomes to determine
EITC eligibility. This often places the couple above the income threshold for EITC
and creates a tremendous disincentive for marriage. Mr. Chairman, this is an im-
portant area in which the EITC falls far short of its goal to strengthen working fam-
ilies.

I hope the witnesses today will address these problems and the Committee can
work to find a solution that will ensure the financial viability of the EITC program
in a way that benefits working families.

PREPARED STATEMENT OF MARVIN H. KOSTERS

IMPROVING THE DESIGN OF THE EARNED INCOME TAX CREDIT

Mr. Chairman and members of the Committee: Thank you for this opportunity to
Five my views about the earned income tax credit (he EITC) and how it could beunproved.

The EITC has become a major income transfer program. It redistributes income
to low-income people who work, with almost all of its benefits going to workers with
dependents. Since it began in 1975, the program has been greatly expanded, most
recently in 1993. Provisions enacted then will not be fully phased in until next year.

The argument most freouently made for redistributing income through the EITC
is that it encourages work. Although some are encouraged to work by the EITC, oth-
ers face incentives-io work-less-and their numbers have Increased as th-e program



has grown. In addition, the expansion of the EITC has led to higher marriage pen-
alties and increased incentives for uneconomic activities and fraudulent claims. For
these reasons, I believe the most direct and effective way to improve the design of
the earned income tax credit is to scale it back sharply.

The Scope of the EITC
The projected cost of the EITC in 1996 is $26 billion in budget outlays and offsets

to personal income tax payments. This is roughly comparable to the costs of food
stamps ($27 billion) and housing assistance ($27 billion). The cost of medicaid is
much larger ($96 billion). The federal share of family support payments (AFDC) is
considerably smaller ($18 billion), but when state and loal expenditures are in-
cluded the total is somewhat larger (about $33 billion). The EITC has become a
maor component of total federal expenditures to redistribute income to families

with low incomes.
A brief description of how the EITC works is necessary to discuss its effects. I

will describe its application to a family with two dependents when current law is
fully phased in next year. At incomes of up to about $8,900, the credit provides a
subsidy of an additional 40 cents for each dollar earned, up to a maximum credit
of about $3,560. Families in the relatively narrow income range between $8,900 and
$11,600 are eligible for the maximum credit. The credit is reduced by 21 cents for
each additional dollar earned where the credit is phased out in the income range
between about $11,600 and $28,500.' Families with one dependent receive a smaller
maximum credit and are subject to correspondingly lower subsidy and phase-out
rates. Low-income workers without dependents are also eligible for a small credit,
but I will not discuss how they are affected.

Eligibility of families with children for the EITC depends on their income level
and work status. The data that I use to see how many families are affected and
how they are affected are from the Current Population Survey. This information on
households with children that are likely to comprise tax filing units is shown in the
table at the end of this statement.

The point that is illustrated very clearly by the information in the table is that
a large fraction of families with children have incomes below the EITC income cut-
off level. About 40 percent of families with children have incomes low enough to
qualify for EITC payments. To see how the program extends into the middle class,
the 40 percent proportion eligible for the EITC can be compared with the poverty
rate for families with children, which was 18.5 percent in 1993. All of the families
in these two bottom income quintiles in which someone is working are directly af-
fected by the EITC. The families in the other three quintiles are affected indirectly
by the need to pay higher taxes to finance the EITC payments.

Effects on Work
To examine the effects of the EITC on work incentives, it is necessary to distin-guish further between families by their work status and income level. Low-income

families with no one working are unambiguously encouraged by the EITC to con-
sider working. For them the EITC amounts to a bonus for working as long as their
income remains below tle eligibility cutoff, but they receive credit payments only
if they are induced to work and generate earnings. These families below the income
cutoff with no one working account for only about 10 percent of all families with
children. Among these families the EITC definitely has a positive effect on work in-
centives; it encourages those not working to consider work.

Families with someone already working but with income below the level at which
they become ineligible for th EITC account for another 30 percent of families with
children. These families are eligible to receive credit payments without any change
in their work behavior. The program may induce them to modify their work choices,
however, and the work incentives they face depend on their income levels.

For families with 'the lowest incomes, the amount of the credit increases as they
work more and earn more, and they are accordingly encouraged to work more
through this "substitution effect." However, the credit payment they receive would
permit them to maintain or even increase their income without working as much,
and this "income effect" discourages work. The total effect of these incentives is un-
certain for working families in the lowest income range where the credit is being
phased in. Whether they will work more or less depends on how their work behavior
responds to the subsidy rate-the amount by which the credit payment increases
as earnings increase--and the amount of the credit payment. These working fami-
lies with the lowest incomes account for about 7.4 percent of all families with chil-
dren as shown in the table.

Families with somewhat higher incomes receive the maximum credit in an income
range that includes an additional 3.8 percent of families. They receive no additional
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encouragement to work through the substitution effect, while the additional income
they receive from the credit produces an incentive to work less. Families in this in-
come range will tend to work less.

For families with still higher incomes, where the credit is being phased out, the
reduction in the amount of the credit payment as they earn more money is equiva-
lent to an additional tax on earnings. For them, work is discouraged both by the
reduction in net earnings from additional work, and by the additional income from
the credit payment they still receive; the (negative) substitution effect is reinforced
by the income effect. Families in this income range face the strongest incentives to
work less and they account for about 19.5 percent of all families with children.

These data indicate that the work incentive effects of the EITC are either nega-
tive or neutral for about three times as many families as those with positive work
incentives. More than twice as many families face work incentives that definitely
discourage work compared with those who are encouraged to consider working.

There is really no controversy among analysts about the appropriateness of this
analytical framework or about the direction of incentive effects that are at work.
Studies that have examined the implications of the EITC among working families
generally conclude that their work effort is likely to be reduced compared with work
behavior in the absence of the program. 2 Less work in response to negative work
incentives among working families could be offset by greater incentives to work
among families with no one working. I know of only one study that examines the
question of whether enough of those who are not working might be encouraged to
work to offset a reduction in work among those who are already working. 3 This
study concludes that fairly generous assumptions about work choices are necessary
for the EITC to actually encourage work instead of on balance discouraging work.

Can anything be done to improve the balance? In my view, the EITC discoura.ges
work for too many families, too far up the income distribution. Among adult high
school graduates (25 years old or more), half earned less than $18,000 in 1993, and
half of college graduates earned less than about $31,000. These earnings levels can
be compared with EITC eligibility up to incomes of $28,500 in 1996. For all adult
workers, b7 percent earned less than $25,000 in 1993. Credit payments under the
EITC extend farther up the earnings scale than can reasonably be viewed as cover-
ing only the working poor.

Reducing the maximum amount of the credit, reducing the income limits for eligi-
bility for the credit, and reducing the subsidy and implicit tax rates would reduce
the number of working families for whom work is discouraged, while the number
of low-income families with no one working would be unchanged. Downsizing the
EITC would reduce the strength of positive work incentives for families with no one
working, but negative work incentives for the smaller number affected would be cor-
respon ingly reduced. In addition, of course, less income would be redistributed, and
the transfers that remained would be shifted toward lower income families with
children.

Another approach that could be considered is reducing the income cutoff level and
phasing out payments more quickly. But unless the size of the maximum credit
were also reduced, this would increase the implicit marginal tax rate on earnings
and strengthen incentives to cut back on work for the remaining families. If the
credit payment is large, there is really no escape from the dilemma of a punitively
high implicit tax rate or extension of payments to a large number of families higher
up the income distribution.

The Marriage Penalty
It has long been recognized that tax liability under the individual income tax is

often higher for two individuals who are married than it would be if they were sin-
gle instead. Marriage neutrality cannot be achieved under an individual income tax
system with progressive marginal tax rates and equal taxation of married couples
with the same incomes. Until recently, however, marriage penalties have not been
a problem for families with relatively low incomes because they either paid no taxes
or their tax liabilities were small and rates were very low. The EITC brought the
marriage penalty to low-income families, and the big expansion of the credit in the
1990s made it a significant problem. 4

The marriage penalty, is particularly severe for people who-if they were not mar-
-ried-wouid each be eligible for the maximum credit. Marriage would eliminate one
maximum credit payment and bring the couple well into the income range where
the remaining credit is being phased out. Under the most adverse circumstances the
marriage penalty could amount to over $5,000 which for the family affected would
be about 25 percent of the combined income o the married couple. Such a tax pen-
alty creates an economic disincentive for marriage, and it reduces economic rewards
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from employment for married secondary workers compared with their unmarried
counterparts.

The marriage penalty could be reduced by introducing a two-earner credit, based
on the same logic as the t wo-earner deduction in the individual income tax law from
1981 to 1986. This would, of course, increase the cost of the program. The problem
could also be ameliorated by reducing the size of the EITC. A significant reduction
in subsidy and phase-out rates and in the maximum credit amount would greatly
reduce the importance of the marriage penalty.

Incentives for Waste and Fraud
The high subsidy rate for earnings at low family incomes produces incentives to

engage in both legal and illegal activities to take advantage of payments under the
EITC program. Because the earnings subsidy rate very substantially exceeds payroll
tax liabilities, the EITC makes some work attractive that would not otherwise be
undertaken. In other words, it encourages activities that could be characterized as
taking in one another's laundry when doing one's own would make more sense. Ac-
tivities of this sort could be perfectly legal, but they would contribute little to eco-
nomic well-being and mainly produce transfers for EITC recipients.

The rewards produced by credit payments and subsidy rates that are high in pro-
portion to income have also apparently stimulated illegal activities. Audits by the
IRS have shown a high incidence of credits claimed that are in excess of amounts
for which families were eligible, and many credit payments for which families were
ineligible. Efforts have been made to make the program more easily administrable,
and this might help to reduce errors. But the subsidy rate and the size of credit
payments have also been increased substantially, increasing incentives to make
fraudulent claims. 5

Assuring compliance with EITC provisions poses a particularly awkward problem
for the IRS. Its activities have been oriented primarily to identifying hidden or
under-reported income, not to looking for ways in which income from earnings might
be exaggerated. Earlier tax reforms removed many low-income families from the tax
rolls, but the EITC has swept many low-income families back in. Auditing many re-
turns, each with a relatively small dollar amount at stake, is quite expensive in re-
lation to the revenue impact of errors and noncompliance that are identified. Tie
IRS may also be reluctant to press too hard to recoup overpayments, and it may
find them very difficult to collect. Yet, unless reasonable compliance can be assured,
the IRS is likely to be seriously embarrassed and the EITC program discredited.

In considering the auditing and compliance role of the IRS for the EITC, it should
be recognized that a large bureaucracy to administer welfare and other social serv-
ices is already in the field. This bureaucracy is often criticized for devoting too much
attention to documentary paperwork and auditing, and too little to counseling and
helping families in other ways t improve their circumstances. It makes little sense
in this context to establish a separate, parallel bureaucracy ir the IRS to administer
another program to supplement incomes of low-income famip.u,-, many of whom also
receive benefits under other programs.

As in the case of work incentives and the marriage penalty, the compliance prob-
lem is greatly exacerbated by the size of the EITC. Smaller subsidy rates and credit
payments would reduce incentives to claim credits to which the family is not enti-
tled. If the size of the EITC were significantly reduced, whether the beneficiaries
received partial payment of their estimated credit contemporaneously with their
paycheck, or in a lump sum at the end of a tax year (as most now choose), would
also be a matter of less consequence.

Summary
The three problems with the EITC that I have described have become more sig-

nificant as the program was expanded. Although intended to encourage work by
helping to "make work pay," the EITC discourages work for too many, too far up
the income distribution. As it is currently structured, the EITC imposes a significant
marriage penalty on low-income working people. And serious compliance problems
have become evident in administering the EITC. All of these problems would be
greatly ameliorated by making the EITC less generous.

Since payroll taxes absorb a significant portion of earnings for workers with low
incomes, a strong case can be made for relieving those with the lowest incomes from
the burden of these taxes while maintaining comprehensive program coverage. An
EITC that is significantly more generous, however, introduces more disincentives to
work, builds up a significant marriage penalty, and invites fraud. I believe that we
have expanded the program too much and that we are now placing too much reli-
ance on the EITC under the guise of improving incentives to work.
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I think the EITC should be cut back to dimensions no larger than before it was
most recently expanded. I believe that the EITC has become too generous. I do not
argue that income transfers to families with the lowest incomes should necessarily
be reduced. The goals of providing income support to families with the lowest in-
comes would be better served, however, by scaling back the EITC and placing more
reliance on other income support programs. These other programs should also be re-
formed of course, to place more emphasis on making work a condition for eligibility
when this is appropriate.
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Office, March 1995.
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Table

Effects on Work Incentives and Proportions of Families
Affected by the Fully Phased in Earned Income Tax Credit

Families with children Percent of Effects on Work Incentives
by Income Range and Families Income Substitution Total
EITC Eligibility with Children Effect Effect Effect

All Families with Children
38,895 thousand 100%

Families with Incomes Too High
for Eligibility for the EITC

23,163 thousand 59.6% 0 0 0
Families in Income Range

Eligible for the EITC

-Families with Someone Working:

• Income Range Where Credit is
phascl Out (Credit Payment
Declines as Income Increases)

7,594 thousand 19.5%

" Income Range Eligible for the
Maximum Credit Payment

1,489 thousand 3.8% - 0

" Income Range Where Credit is
Phased ILI (Credit Payment
Increases as Income Increases)

2,871 thousand 7.4% - + ?

-Families with No One Working:

* Eligible for Credit if Someone
Decides to Work

3,774 thousand 9.7% + + +

Source: Estimates are based on the March. 1992 current population survey data reported in The Eared Income Tax Credit
EM. Current Law and the Clinton Prooosal. Thomas Gabe. Congressional Research Service. May 25. 1993. The
assumptions used to develop these tabulatios differ in several ways from circumstances that will prevail in 1996.
but these differences are not likely to affect estimates of proportions of families very much because both family
incomes and thresholds for EITC eligibility move up proporionately with inflation.
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PREPARED STATEMENT OF MARGARET MILNER RICHARDSON

Mr. Chairman and Distinguished Members of the Committee:
I appreciate the opportunity to be here today to discuss the IRS's efforts to im-

prove the administration of the Earned Income Tax Credit (EITC).
The EITC is a credit that is available only to low and moderate income workers

who have earned income and meet certain income thresholds. The amount of the
credit increases if the worker has one or two qualifying children. The EITC is de-
signed to make work pay and to lift workers out of poverty in the most efficient and
administrable manner possible. Since becoming Commissioner over two years ago,
I recognized the need to improve the administration of the EITC and to ensure that
the EITC is available only to those hard working Americans who have earned it.

To improve the EITC's effectiveness, in 1993 the Administration supported a pro-
posal to simplify the credit by eliminating the two supplemental credits for health
insurance coverage and for taxpayers with children under 1 year of age. The pro-
posal was enacted as part of the Omnibus Budget Reconciliation Act of 1993. In the
1994 GATT legislation the EITC was denied to nonresident aliens and prisoners.
Taxpayers are required to provide a taxpayer identification number for each EITC
qualifying child, regardless of age. Also, members of the Armed Forces stationed
abroad are now eligible for the credit, and the Department of Defense is required
to report to both the IRS and military personnel non-taxable earned income paid
during the year that is included in com uting the EITC.

The Administration has submitted additional legislative proposals which are still
pending legislative action. The proposals include a provision that would deny the

ITC to undocumented workers, and a provision that would authorize the IRS to
use simpler and more efficient procedures when taxpayers claiming the EITC fail
to supply valid social security numbers.

In addition to these important legislative initiatives that will aid in the adminis-
tration of the EITC, the IRS, beginning with the 1994 filing season and continuing
through this year's filing season, has taken several steps to improve the administra-
tion of the EITC. A preliminary analysis of returns filed so far this year indicates
that our efforts have paid off.

This morning, I would like to share with you what the IRS has learned about
EITC compliance, describe for you the IRS's actions during this filing season to im-
prove EIT compliance, and discuss with you our future plans.

FILING SEASON STUDIES

During the 1994 filing season, as part of our efforts to gain a better understand-
ing of the characteristics and extent of EITC compliance, the IRS performed a small
study of electronically filed returns over a two week period. The study of 1059 re-
turns selected in the last two weeks of January was designed to provide the infor-
mation needed to put controls in place quickly for the rest of the 1994 filing season
that would prevent and detect EITC compliance problems, including fraud. This
study is now final, and a detailed report of this study is attached as an Appendix.

Information from this 1994 filing season study was used to develop additional con-
trols to stop EITC noncompliance, including fraud, for the 1995 filing season. In ad-
dition, to expand our understanding of EITC compliance, we are conducting another
study this year. This study involves a statistically valid, random sample of approxi-
mately 2,000 refund returns filed electronically and on paper throughout the 1?95
filing season claiming the EITC. Results from the 1995 study will be used to expand
our understanding of issues identified during the first study. The field work and
analysis of results will be completed this fall, and we will be pleased to share the
results with this Committee.

To improve compliance in all areas including EITC, the IRS must continually as-
sess emerging trends and constantly revise prevention mechanisms. Strategies,
which are perfectly satisfactory today, may be useless tomorrow. The study of re-
fund returns filed during this filing season will provide valuable information to bet-
ter hone our strategy for next year's filing season and beyond.

FISCAL YEAR 199 INITIATIVES AND RESULTS

As part of our continuing efforts to improve compliance, the IRS implemented nu-
merous systemic verifications and enhancements for the 1995 filing season. These
initiatives include increased verification of taxpayers' social security numbers
(SSNs); additional checks of returns claiming credits, including the EITC suitability
checks and increased monitoring of Electronic Return Originators (ERs); and in-
creased compliance resources devoted to preventing and detecting erroneous and
fraudulent refund claims before the refunds are paid. In addition, an important part



of our strategy included delaying refunds that, as a result of computer analysis and
fraud identification profiles, appeared erroneous or perhaps fraudulent. This addi-
tional time for review helped us check questionable claims and detect fraud
schemes, including duplicate uses of SSNs.

Closer Scrutiny Of Returns
Internal IRS studies and the report of an outside expert confirmed that erroneous

or fraudulent refund claims, including EITC claims, often involved the use of incor-
rect or invalid SSNs. As a result, during the 1995 filing season the IRS has devoted
substantial resources to ensuring that taxpayers claiming refunds used the proper
SSNs. A correct, valid SSN must be provided for the taxpa er, spouse, and depend-
ents before an electronically filed return will be accepted. As of May 26, 1995, over
4.3 million occurrences (not returns) of missing, invalid, or duplicate SSNs have
been identified on electronically filed returns resulting in the affected returns being
rejected and, thus, prevented from entering the filing system electronically.

The checks of SSNs are not limited to electronically filed returns, however. We
are also checking paper returns for missing, invalid, or duplicate SSNs. As of May
26, 1995, over 6 million SSN errors were identified on returns filed on paper which
resulted in correspondence with the taxpayer and a delay of the refund.

We spent a lot of time both before and during this filing season urging taxpayers
to use correct SSNs for themselves and their dependents. The importance of using
accurate SSNs this filing season was emphasized in many ways, including a mes-
sage to that effect on the cover of all tax packages and through many public an-
nouncements. Although the verification of SSNs caused delays for some taxpayers
legitimately claiming refunds this year, once the SSN is corrected, these taxpayers
should not experience delays in, future years because of SSN problems.

To further address noncompliance problems related to EITC and other credits,
such as motor fuel excise tax credits, during this filing season, we performed addi-
tional checks on returns claiming these cred its to ensure that only those taxpayers
who were entitled to such credits received them. On some returns, refunds were de-
layed to allow us additional time to verify claims prior to issuing the refunds.

At the beginning of this filing season, the IRS estimated that 82 million individ-
ual returns claiming refunds would be filed in 1995 and up to eight percent of these
refunds could be delayed as a result of the screens and filters put into place.
Through May 26, 1995, 78.9 million refunds have been issued-75.7 million were
issued for the full amount of the refund; 3.2 million were partial refunds. Only 4.2
million refunds have been delayed in their entirety-numbers that are consistent
with our original estimates.

A preliminary analysis of returns filed so far this year indicates that our efforts
to perform additional checks of refund claims and to verify SSNs have paid off. As
of May 26 1995, 17.3 million returns have been filed claiming the EITC. While the
total number of EITC claims has increased by 3.2 million over last year, this in-
crease is solely attributable to claims by filers without qualifying children who were
first eligible to claim the EITC in 1994. If the EITC filers without qualifying chil-
dren are disregarded, EITC claims have decreased by 257,000 from last year. We
project that by the end of the filing season, EITC claims with qualifying children
will decrease by 100,000-200,000 over last year. Because prior to the 1994 tax
year, EITC claims had increased each year since 1989, it appears our efforts t.'s
filing season may have kept those who had not earned the EIT i: from claiming it.

Additionally, through May 21, 1995, the number of dependents claimed-for tax
year 1994 when compared to the number of dependents claimed in tax year 1993
(based on returns filed through the same period last year) has decreased by approxi-
mately 800,000. We believe that, if this pattern continues, when the 1995 individual
returns have been filed (including extensions) either fewer dependents or no more
than the same number of dependents will have been claimed for 1994 as were
claimed in 1993. If so, this would be the first time in several years that. the number
of dependents being claimed did not increase. Our preliminary analysis shows that
this result is probably due to the fact that non-existent or non-' qualifying dependents
claimed in prior years were not claimed this year. The reduction in EITC claims atid
in the number of dependents claimed is particularly significant when you realize
that the number of individual returns filed through May 26, 1995 has increased
over last year.

We at the IRS recognize that we must balance our efforts to detect and prevent
EITC noncompliance with the need to ensure that those hard working Americans
who are eligible for the EITC receive it. This filing season, although we performed
additional checks to ensure fraudulent or incorrect claims did nct get into the sys-
tem, we also sent over 300,000 notices to taxpayers who appeared to qualify for the
EITC but who had failed to claim it on their 1994 tax returns.



Our screens are designed to detect erroneous or suspicious returns. Unfortunately,
some a era who have filed complete and accurate returns also had their refunds
delayed. We regret the inconvenience caused them, but I believe that most tax-
payers want us to maintain the integrity of the tax system by making certain that
only those who are entitled to refunds et them--even if additional time is needed
to verify the accuracy of refunds claimed.
Enforcement Activities

In addition to enhancing our systemic filters in order to detect more questionable
refund claims during the 1995 fg season,t we substantially increased the enforce-
ment resources dedicated to examining qu stionable claims as well as identifying
fraudulent schemes. Criminal Investigation IDivision resources in our Questionable
Refund Detection Teams were increased by 11l percent and Examination resources
were increased by 277 percent--over 1,700 e forcement staffyears are being devoted
to detecting and preventing refund fraud.

This filing season, electronically filed returs that had duplicate uses of SSNs for
dependents and EITC qualifying children wpre rejected. By rejecting these returns,
erroneous claims and fraud schemes that in ,past years made it into the system were
kept out. In addition to these systemic screens, as of May 26, 1995, we had identi-
fied 2,579 fraud schemes, delaying $62.5 million claimed on over 30,000 electronic
and paper returns.

Beginning last filing season and continuing this filing season, we have delayed re-
funds with questionable EITC claims until the returns can be examined. As a part
of this initiative, from January 1994 through April 1995, 370,780 returns were ex-
amined. As a result of these examinations, $330 million in refunds were not paid
because taxpayers were unable to verify that they were entitled to the EITC
claimed. As we continue the examinations of more than 700,000 additional returns
with questionable EITC claims that are currently in the Examination Division in-
ventory, we expect comparable results--EITC claimed in error never being paid.

FUTURE PLANS

Although the 1995 filing season is almost at an end, under the direction of Mr.
Brown, the Filing Fraud Executive, we have already begun planning our strategy
to prevent all erroneous or fraudulent refund claims, including EITC claims, for
next filing season.

Valuable information learned this filing season will be the basis for modifying and
refining our current procedures. We will revise the standards used to screen EROs
and adapt the systemic screens used to detect fraud and errors during this filing
season; if necessary, we will put in place new technology and additional filters.

To identify more sophisticated fraud schemes, we are working with the Los Ala-
mos National Laboratory to design software which detects anomalies and matches
patterns in large data sets. Five new anomaly detection/pattern recognition tools
have been tested at the Cincinnati Service Center this filing season. Preliminary re-
sults indicate that these tools will significantly enhance our ability to detect filing
fraud schemes.

While we will continue to enhance our detection and prevention efforts, the key
to improving our ability to detect increasingly sophisticated fraud schemes is our
Tax Systems Modernization Program. Without modern technology-hardware and
software-a applying expert systems analysis to large databases is virtually impos-
sible. Tax Systems Modernization will not only provide the computing power and
capacity needed to apply sophisticated fraud detection systems, but, equally as im-
portant, it will also provide more timely access to information.

In addition to enhancing our technological capabilities, the Clinton Administration
has proposed legislation to aid significantly our administration of the EITC and es-
pecially our efforts to improve EITC compliance. This legislation would require
EITC claimants to provide valid SSNs for themselves and their qualifying children
and permit the IRS to treat an EITC claim in the same way it does math errors
when an SSN is either not provided or the SSN provided is invalid.

Under current law, if the IRS detects an EITC claim with a missing or invalid
SSN, before the refund claim is denied, it is subject to multiple actions under the
statutory deficiency process a process that typically takes about 8 months. The pro-
posed procedure would authorize the IRS to recompute a taxpayer's tax liability if
a tax return contains an EITC claim with a missing or invalid SSN. Before any ad-
justment is final, the IRS would send the taxpayer a notice asking for a correct
SSN. If the taxpayer did not respond within 60 days (under statutory deficiency pro-
cedures taxpayers get two notices, a 30-day notice and a 90-day or statutory notice)
the taxpayer's refund would remain adjusted.
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A procedure similar to the procedure currently used to correct math errors is ap-
propriate and needed. Although the IRS has the technological capability to identify
returns with obvious mistakes, because the statutory deficiency procedures require
multiple actions and are more complex than math error pro ures, we can only
reach a limited number of taxpayers with our current resources. The proposed math
error procedure would be used only in those instances where a taxpayer's EITC
claim has not been substantiated by a valid SSN. Banks do not allow their cus-
tomers to withdraw money without providing all the necessary information, includ-
ing an appropriate account number and a PIN. Congress should give the IRS com-
parable tools.

CONCLUSION

Mr. Chairman, the IRS is committed to stopping EITC noncompliance, while at
the same time ensuring that all hardworking Americans who earn the EITC receive
it. The assistance of you and your Committee in enacting the Administration's pro-
posals to aid in the administration of EITC would greatly assist our efforts to
achieve these two important goals

Mr. Chairman, this concludes my prepared remarks. My colleagues and I would
be happy to answer any question you or other Committee members may have.
Attachment.
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1994 Earned Income Tax Credit Compliance Study

L Introduction

The Internal Revenu Service undertook this study early in the 1994 filing season
in order to identify wavs of reducing refund fraud associated with the Earned Income Tax
Credit (EITC) during the remainder of the 1994 filing seon. This information was also
viewed aitical for designing new fiaud control inteventions for the 1995 filing
season. Although the initial scope of the study was focused on identifying apparently
fraudulent or intenionally overstated claims for EITC, it became evident that the results
provided broader information on taxpayer u nding and compliance with EITC
qualification requirement.

It is significant that this compliance study was the first of its lind conducted by
the Service. As noted in the following sections, the validation of sampled EITC claims
was very different from traditional IRS compliance measurement programs. Therefore,
its unique character offers valuable information on taxpayer comphance but these "first-
time" results provide limited comparability to previous studies because of the difference
in methodology.

It is also important to understand that this study was never intended to provide an
overall assessment or measurement of EITC compliance for the entire filing season.
Because the study only included early filers on the electronic filing system, it cannot be
interpreted as representative of all electronic filers or all paper filers claiming the EITC
during the 1994 filing season. For this reason, the Service recognized the need to design a
more comprehenMive compliance study for the 1995 filing season. The1994 study did
not seek to measure or quantify "fraud" in the EITC, but sought to provide useful
information about the types of errors or abuse that could be used by persons to file
fraudulent or overstated claims with the IRS.

IL Sample Design

The study sample was drawn from tax returns claiming the ErC and filed
electronically during two early weeks of the 1994 filing season (January 14 thru
January 28, 1994). A computer program was written to select every 1,001st EITC return
with the 517th return as the initial starting point for sampling in each of the five IRS
procemsin centers that receive electromically filed returns. This systematic sampling
procedure ensured that the number of returns sampled at each center would be
approximately proportionate to their ETC filing volumes during the sampling period. In
order to maintain geographic balance in the sample, the sampling rates were manually
adjusted in some centers. This systematic method of sample selection was designed for
simplicity.
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The total sample selected was 1,068. During the field validation phase additional
casms were dropped from the sample. These deleted cases included returns where the
EITC schedule was attached but no EITC amount was claimed, returns filed from
overseas military addresses (FPOIAPO), and returns where the taxpayer had died or
could not be located.' The final sample count ued for the analysis was 1,059.

Returns that were filed electronically in the 1994 filing season were subject to a
variety of validity and consistency checks before being "accepted" by the IRS. This
included checking all Social Security Numbers (SSNs) listed on the return and matching
the dependents birth date to the Social Security Administration record. If any SSN was
invalid, the return was rejected and could not be included in the sample. The sample
included returns with "SSN applied for" for a child under one year of age.

As noted previously, this sample was not designed to provide representative data
for all EITC filers during the 1994 filing season. However, to examine how the early
electronic filers claiming the EITC differed from all EITC filers, data from the sample
was compared to the Statistics of Income Sample of 1993 filers. (Table I summarizes this
information.)

Sample period - Between January 14 and January 28, 1994, the electronic filing
system accepted 1,273,000 tax returns claiming the EITC. The average EITC
claimed was approximately $1,163. Head of Household (HOH) claimants
comprised about 78.8% of the total. Married Filing Joint (MFJ) filers accounted
for 20% ofthe total and the remaining 1.3% were filed by Single filers with
dependents.

Filing Season- For the 1994 filing season, 15,117,000 returns claiming EITC
were filed according to the 1993 tax year Statistics ofIncome data. The average
EITC claim was estimated to be $1,025. HOH Filers represented 63.7/ of EITC
claimants, MFJ and Single filers accounted for 32.9% and 3.4% respectively.

The sampled EITC returns filed electronically during the last two weeks of
January 1994 differed from EITC claims filed during the entire filing season in the
following categories:

I The aes that were dropped from the sample became the IRS could not locate the taxp a wore
limited to situation whee the taxpay could at be locatednor could infanation o the retufn be confiraed
or validated from otber s In other cases that wem rained in the simple. e taxpayer could not be
locat but infomaticwas validated by employer prpmeurotherfamily member.

WCCO'"AolkM"Study. Tax Year 1993 Jum 1995 Page 2
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* During the filing samo 64% ofER rc daimnta se heed of household
compared to 79% dui the last two weeks of Immzy.

a Duringthefigs e% 13%ofTC filers claim Schedule C income. In the
R.rrc J st , only about 1% ofr ammed Schedl come

* Duztg the filg season, about IS% of filmecra the ETC have adjusted
gros incomes below $5,000. In the C srrtCdy, about Me of the sample have
ad gross icm blow SS,O00.

IUL Method.ol for DeterulineWers

A. Tte initial step in building (ae files from the sampled returns was conducted in
thj service center Trasripts of the taxpayer prior filings were obtained and
associated with the sample return The ca file Wu the transmitted (usually
within 3.5 days ofthe filing of the return) ,to a Special Agent (criminal
investigator) for contacts to verf the ErrC cam

B. The Special Agent assigned the sample 'mturn was required to contact the
taxpayer, the electronic taurn origintr/transmitter, the tax return preparer (if
different from the decucic return originator) and, the employer (if W.2 wages
were the source of E "TC qual* i mme). The agent was also instued to
contact other third pardes if needed .o validate the EFIC claim. These contacts
were made he-oface atthe rei"dce or business location rather than requiring
the taxpayer or wiMess to appear at. IRS offices. The agent was required to
complete his/he inquuies within swen days, o that the findings could be used to
make necessary changes in the 1994 quesionable reind screening procedures.
The agent tested the facumcy ofcqualiin earned and adjusted gross income, the
filing status of the taxpayer and theexstene and qualifications of qualifying
children reflected on the EITC aceule. Ifthe agent believed the claim was
incorrect, he/she also made a objective assessment of the reason fbr the error
(g., the error was pat of a fraudulent refind scheme, the eror was made
intentionally or was due to untmtional erw/m d. When the
agetconsidered his/r inqwri complete, they telephoned an expveenced agent
who acted as the national coordinator on the study. This senior agent reviewed
the findings to ancompletenes of the inquiry and consistency with the other
inquiries being conducted across the cotmuy. Ifsatisfied, the senior agent
approved the return of the fie to the orisnating Service Center.

iit o~ rc ad a er19 ui Il1995 i i *
EM Cowpikw" Smm5r Tax Fear 1993 jww 1995 Page 3
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C. Aftr the file was returned to the originating Service Center. it was reviewed. If
the return wa deemed "part of ascbeme" it was conolled uas a ftuduleat refiud
claim and no refud was ismed. Ifth caim needed adjustment Ln.. the claim
was classified as having an intentional or unintentonal error), t return was
reEirred to the a ton Division for a correspondence audit with the
txpae. If the claim were viewed as correct, the refund was released. Copies of
these files were then forwarded to the Cincinnati Service Center for transition
into the sample database

D. All completed isniple files were transcribed into a database for analysis. During
ths initial stage, tax examine reviewed all case files to determine if they agreed
with the Special Agent's assessment. The tax examiners' assessments of the cases
were included in the data base. Subsequently, tax examiners reexamined the case
files to determine the reasons for taxpayer' errors. Based on this more
comprehensive review of the facts reported in the case file, the tax examiners
changed their assessments in some cases. The database also contains this
information.

Over the following months, data inconsistencies and errors were identified and
corrected. The results from correspondence audits were added to the files as these
contacts were completed. Also, additional comparative information was added to the
database as it became available. For example, information reports (W-2s and 1099s filed
with the Service) were matched to the sample files during the fall of 1994. Returns were
also matched to the duplicate use SSN file to identify cases where other persons had also
claimed the qualifying child.

Lastly, all cases were reviewed to assign "best and final" codes to the case file.
When ccmplete information was still not available from the Examination Division, the
tax examiner made a "best and finsa, determination on the basis of the available
evidence. These determinations were used for the purposes of the study only and did not
affect the taxpayers receipt of the refund.

IV. Calculaton of Error Rates

A. Overcaims The following results represent the estimated number of taxpayers
in tha sample period population who claimed more than the correct credit. The error
rates are reported as values and percentages of dollars. These statistics are weighted
figures.

ErlIZCoII/aI I SII axYa 1993 i J In 195 agI

Erlr Compluvw Study T= Year 1993 June 1995$ Page 4
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OVEICLAMS TOTALS AMOUNT OF
CAM OVlUCLAIMS

VALUES S1 $Aoo0Mo 53 6ooooI

FPRCR4AGRS 100% 26.1%'

B. C hc cl The following results represent the estimated number of taxpayers
in the sample period population that claimed less than the correct EITC. The error rates
ae reported as values and percentages of dollar These statisticsare weightli gmures

UNDERCLAIMS TOTAL S AMOUNT OF
CLAIMED UNDERCLAIMS

VALUES $ OW,0000 S513.00O

PERCENTAGES 100% 0.9%

V. Estimate of"Net" Overelaim Rate

The estimates shown in Section IV, provide information on the amount of EITC
claimed erroneously by taxpayers whose returns were accepted by the IRS. In some
cases, the iPS would have detected erroneous claims by using conventional enforcement
techniques (, matching of returns to information reports). These estimates also do not
reflect legislative and administrative changes which were implemented in 1995 in order
to reduce errors. Since the study was conducted, the IRS has begun to reject electronic
returns which either do not include a taxpayer identification number for EITC qualifying
children or use a social security numba" for a child which has already been used by
another taxpayer. In addition, the Schedule EIC no longer includes the supplemental
credits for health insurance. These provisions were repealed in the Omnibus Budget
Reconciliation Act of 1993, partly because of concerns by the IRS that it could not easily
verify eligibility for the supplemental credits prior to the payment of a refid.

The overclaim rate can be adjusted to reflect the potential effects of conventional
ILS enforcement activities and legislative changes which were in effect during the 1995
filing season. Adjustment for these actions would have reduced the estimated amount of

2 38% of the1.273,000 reurn ovadim EITC.
3 6.1% of the i,273,000 rem= unduclahnedEITC.

WC Comp"w SAt4- Tax Year 1993 June 1995 Page 5



overelaima by S104.3 million (fivm $386.3 million to £282.0 million , reducing the
dollar overcisim rate from 26.1% to 19.1%. As a consequence of certain IRS
e&fbccement activities and legislative changes, the dollar amount of overclaims would
have been reced by abou 278%.'

Notably, this "net" estimate does not reflect the full extent of increased 1995 IS
enforcemtM activities. During the 1995 filing season, the IRS implemented new
screening tests to detect questionable claims The screens were designed to
identify returns with problem refunds which would not have been identified through
more generalized detection met such as matching returns with information reports.
In designing these new screening tests, the IRS has used the results of the 1994 EITC
compliance study, as well as other information, in order to better identify problem
refunds. During the 1995 filing season, such refunds may be subject to delays of up to
eight weeks while IRS further investigates. The net estimates do not reflect the effects
of the new screening tests.

4 31990. the IRS fd that =en t actevis reduced the pos incme tax gap betwem ;3 w4 26 perew
for tx yew 1987.

F.~nr Co iance &udy Tax Tear 1993 June 1995 Page 6
FJX Comphanm Study F= Tear 1993 .lan 1995 Page 6



TABLE 1

C,.,,parison of Weighted Sample Characteristics of 1993 ETC Claimants

Number of Perent of Number of Percent of

1,273,000 100.0% 15,117,000 100.0%

EUlaLS1auz
Married, Filing Joint 254,000 20.0% 4,979,000 32.9%
Head of Household 1,003,000 78.8% 9,622,000 63.7%
Other 16,000 1.3% 517,000 3.4%

Adjusted Grou Income
Les than ,,O00 107,000 8.4% 2,281,000 15.1%
55,000410,000 319,000 25.1% 3,819,000 25.3%
SI0,00415,000 453,000 35.6% 4,010,000 26.5%
S159000-S20,000 318,000 25.0% 3,500,000 23.2%
Greater than $20,000 75,000 5.9% 1,507,000 10.0%

Source of Income
Wages and Salaries 1,270,000 99.8% 14,301,000 94.6%
Schedule C Business Income () 1.2% 1,980,000 13.1%
Interest 36,000 2.8% 2,713,000 17.9%
Unemployment Compensation 79,000 6.2% 2,110,000 14.0%

Health Insurance Supplement 287,000 22.5% 2,953,000 19.5%
Young Child Supplement 147,000 11.5% 1,883,000 11.9%

(*) Estmare is not tatcally reliable because of small sample sire.

EflC Coavpllance Snady Tar Yew 1993 An,. 1995 Page?
Par ?uA 1995EaC Cowpax Std. Tm Year 1993
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FOR IMMEDIATE RELEASE
June 8, 1995 _______________________I ___________

Contact: Ginny Koeps
202/2244288

ROTH. NICKLES INTRODUCE LEGISLATION TO REFORM FRAUD
AND ERROR-RIDDEN EITC PROGRAM

WASHINGTON -- "We must plug the multi-billion dollar leaks in this
program and get it back on its original course," stated Senator William V. Roth, Jr.
(R-DE) as he introduced legislation Thursday aimed at curbing rampant fraud and
error in the Earned Income Tax Credit Program, the fastest growing income transfer
program in the federal government.

"There is no question that the goal of the EITC program, to encourage the
poor to work and to get off welfare, is a worthy goal, and one with which I agree.
However, as hearings ! held in April confirmed, there are huge loopholes in the
program that make it a boon for tax cheats and rip off artists," Roth stated. Roth and
Nickles' bill was introduced Thursday as the Senate Finance Committee took up the
EITC.

"Under the current EITC program, a part-time lawyer who works 100 hours
per year at $100 per hour can get the same benefits as a fry-cook who works 2,000
hours per year at $5 per hour. A wealthy Beverly Hills resident who receives
hundreds of thousands of dollars in alimony, yet earns less than $10,000 in income
can qualify, while a family of four with an income of only $30,000 will pay the taxes
which ultimately pay those benefits. And those are examples of people who receive
the benefits legally," Roth said.

Under the Roth/Nickles bill, the growth rate of the EITC program would be
slowed and the top income eligibility level would be reduced to more closely reflect
need and reduce fraud. The bill also would deny the tax credit to illegal aliens and
include nontaxed sources of income and substantial amounts of wealth to
determine eligibility. The measure also would repeal the 1993 extension of the
credit to taxpayers without children. According to the Joint Committee on
Taxation, the Roth/Nickles bill would save $39.4 billion dollars over five years.

"Historically, the EITC has been plagued with a fraud and error rate of 30
percent and 40 percent, making it the most fraudulent welfare program on Uncle
Sam's books," Roth stated. "In contrast, other federal transfer programs, like food
stamps or AFDC, are considered to have fraud and error rates that are too high if
they exceed 6 percent to 8 percent. Since the program's inception, the taxpayers
have lost about $25 billion. And the GAO confirmed to me in my hearings that the
American taxpayer could lose as much as $37 billion over the next five years if fraud
and waste is not controlled in the EITC.

"The primary sources of fraud in the program are people who falsely claim
they have children or understate the age of their children, people who fabricate jobs,
and married couples who claim to x., divorced, but it doesn't stop there. The
taxpayer is also ripped off through scam artists who run organized schemes filing
false EITC claims -- sometimes amounting to more tlan a million dollars," koth
stated.

"Both the working xx)r who receive the tax credit and the taxpayer who pays
for it, deserve an Earned Income Tax Credit program that works -- efficiently and
effectively," Roth said.
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EITC REFORM PROPOSALS:

1. Deny the EITC to Illegal Aliens: Under this proposal, only individuals who
are authorized to work in the U.S. would be eligible for the EITC. Taxpayers
claiming the EITC would be required to provide a valid social security
number for themselves, their spouses, and qualifying children. Social
security numbers would have to be valid for employment purposes in the
U.S. In addition, the IRS would be authorized to use the math-error
procedures, which are simpler than deficiency procedures, to resolve
questions about the validity of a social security number. Under this approach,
the failure to provide a correct social security number would be treated as a
math error. Taxpayers would have'0 days in which they could either
provide a correct social security number, or request that the IRS follow the
current-law deficiency procedures. If a taxpayer failed to respond within this
period, he or she would be required to refile with correct social security
numbers in order to obtain the EITC. Effective date of enactment. (From
President Clinton's FY 1996 Budget proposals)

JCT Revenue Estimate (in billions of dollars. in fiscal years) 5 yr 10 Yr
199 199 199 199 199 2=0 Total Total

Math-error procedure - .007 .137 .142 .142 .144 0.571 1.301
Require SSN.0 work-related
for primary and Secondary
Taxpayers - .004 .082 .085 .088 .091 0.350 0.858

2. Repeal the Childless Portion of the EITC In the 1993 Budget Reconciliation
bill, effective beginning in. 1994, the EITC was expanded to include taxpayers
with no qualifying children for the first time. Since about W% of the EITC is a
"budget outlay," and therefor primarily a welfare program, and since welfare
programs have traditionally been aimed at helping children rather than able-
bodied adults, this part of the program should be eliminated. In addition, this
part of the EITC provides for a maximum credit of only $314 in 1995, and
begins to phase-out at as little as $5,140, and therefor is of such insignificance
as to offer little or no real work incentive. Since the EITC is designed
primarily as a "work incentive," this part of the program should be
eliminated.

ICT Revenue Estimate (in billions of dollars. in fisal yean) 5 yr 10 yr
2 1.6 1M9Z 1M9s 1222 2= Total Total

Repeal of childless EITC - .031 .616 .641 .669 .702 2.659 6.636

1
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3. Freeze EITC at 1995 Levels to Reduce Fraud: Just since 1988, the EITC
expenditures have grown five-fold. In addition, fraud and error rates have
consistently remained in the range of 30 to 40% of expenditures for about 15
years - since studies began on the issue. Until 1990, the credit was limited to a
maximum rate of 14%, but since that time the maymum rate of the EITC
under the law has been increased to a maximum of 40% beginning in 1996 -
or almost three-fold. When the level of the credit was closer to the payroll tax
level (7.65%/15.30%) there was considerably less incentive for tax cheats and

O fraud artists to game the system, however, as a result of the dramatic increase
in the level of the credit, the fraud incentives are significantly higher. Under
current law, the size of the benefit available from the program no longer bears
any relationship to taxes owed by the person making the claim. Accordingly,
given our self-assessment tax system, it is just too easy to file a fraudulent
claim that is virtually undetectable by the IRS. Suspending the rate of the
credit at a maximum of 36% (reducing it slightly to 35% in 1996) will
discourage fraud artists, and also slow the growth of this program, which is by
far the fastest growing entitlement in the federal budget.

In addition, the phase-out range for the credit has increased from 20,264
in 1990, to a scheduled level of $28,524 in 1996 -for an increase of over 40/a in
just 6 years, which is more than twice the rate of inflation over the period.
Because this growth is unprecedented during a period of high budget deficits,
the outlays for this program's growth should be suspended, to allow true
inflation to catch up. If later Congress' should decide to increase the size of
the program, when budgets allow, then the inflation growth factor in this
welfare program could be voted on at that time. Under this amendment,
EITC indexing would be suspended indefinitely.

ICT Revenue Estimate (in billions of dollars, in fiscal years) 5 yr 10 yr
1 M9 1 9 1W M 9 2M00 1222 Tota

Freeze EITC rates and
phaseout at 1995 Level - - .192 3.918 5.625 7.457 9.407 24.835 91.911

4. Increasd ScrutinY, for Wealth Tests: As a result of the President's budget
proposals and concerns from several Congressional offices, changes were
passed as part of HR 831 to attempt to restrict the EITC to truly low-income
working Americans. Under current law, many wealthier Americans can
claim the EITC resulting in the unfair result of poorer Americans paying taxes
to pay welfare benefits to those wealthier than they are. Substantial progress
was made by denying the EITC to taxpayers with aggregate "disqualified
income" exceeding $2,350. This income includes: 1) interest and dividends, 2)
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tax-exempt interest income, and 3) net income from rents and royalties. '

This proposal would go further in tightening this loophole by adding
net estate and trust income, net passive income from business assets and net
capital gains to the wealth test. In addition, the current level of $2,350 equates
to financial assets of about $40,000 based on a 6% simple annual realized
return, which is much higher than asset/wealth tests for other welfare
programs. For example, under the AFDC program, if a family has more than
$1,000 in assets they lose their welfare benefits. While under this proposal, a
threshold of $1,000 of income would equate to a presumed value of
underlying assets of about $16,700 (assuming a 6% simple annual realized
return), which although generous compared to the AFDC rules, would be
more appropriate than the current wealth test. The value of homes, cars and
other personal assets would still remain outside of this asset test. If this
wealth test is not substantially improved, the result will continue to be that
taxpayers with significantly less wealth will be paying taxes into a system
which will redistribute the income to those with greater wealth under this
welfare program, resulting in more unfairness in the income tax system than
otherwise would exist.

ICT Revenue Estimate (in billions of dollars. in fiscal years) 5 yr 10 yr
15 19k 129Z m8 1222 2 Io t Total

Add estate & trust income,
net passive business income
& net capital gains income - .006 .115 .123 .136 .150 0.529 1.468

Reduce threshold to $1,000 - .019 .385 .400 .427 .464 .1.696 4.200

5. Fairness Requires Equal Income Tests: Under the EITC, the credit is phased-
out as the taxpayer receives more "earned income," or as the taxpayer's
adjusted gross income (AGI) increases. The phase-out ranges for both tests are
the same. In addition to earned income, AGI includes income from other
sources, such as investments, alimony and unemployment. However, AGI
does not include other sources of income that nevertheless provide financial
support and economic income to families. In general, welfare programs like
the EIC should not be paid to beneficiaries who are financially better off than
other taxpayers who may be less well off. Particularly if those less well off are
still paying income taxes to the Federal Government. -

Under this proposal, the AGI test under the EITC would be expanded to
include other forms of income offering substantial non-taxed, economic
benefits to families. These other sources would be: 1) non-taxable social
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security income, 2) child support payments, 3) tax-exempt interest, and 4)
non-taxable private pension distributions.

In addition, Treasury would be asked to undertake a study to determine
if the current law tax treatment of child support payments is appropriate, or if
alternatives shold be considered to encourage payment of child support
liabilities by parents of the child, and what alternatives would make both
parents more responsible for the child's economic well-being.

JCT Revenue Estimate (in billions of dollars. in fiscal years) 5 yr 10 yr
1225 12 199Z 1M2k 12 21W Iotal Total

Modify AGI to include non-taxed
Soc Sec income, child support
payments, tax-exempt interest &
non-taxed private pensions - .102 2.037 2.125 2.205 2.327 8.797 21.668

6. Deny or Delay the EITC Until the IRS has a Matching W-2: This rule would
preclude a taxpayer from receiving the refundable portion of EITC unless the
taxpayer's earnings are listed on a W-2 form, or for which self-employment
tax has been paid, in the case of a self-employed taxpayer. If quarterly payroll
taxes have been filed, or once W-2s have been filed by an employer, the IRS
could refund the EITC. This program would not take effect until 1997 in
order to allow the IRS to put into place the proper monitoring facilities.
Within one year of passage the Treasury would be required to report to the
Congress likely time delays that would result for refundable earned income
tax credits.

ICT Revenue Estimate (in billions of dollars. in fiscal years) 5 yr 10 yr
1W 51M96 992Z 1 9 12 = 2 Total

W-2 Match Requirement - ? ? ? ? ? ???? ?????

7. Electronic Return Originators Must be Checked! During the 1995 filing
season, the IRS instituted fingerprint and credit checks on new ERO
applicants to better ensure that only appropriate and responsible individuals
participate in electronic filing. Of the 33,000 applications this year that had to
undergo suitability checks, 1,500 applicants were rejected because of failure to
meet the admission requirements. This provision would require that IRS
complete these same tests for all EROs, and not just new applicants.
Thousands of EROs from prior years are still in the system and have not been
checked. This change would require that all EROs have this minimum check
completed before electronic returns are processed by the IRS.

XCT Revyenue Etimate (in billions of dollars, in fiscal years) 5 yr 10 yr
1,W 1M9 M9 1,M 1,W Z=0 Total Total

ERO Background Check - ? ? ? ? ? ???? ?????

Total Package 1-7 If Estimate (in billions of dollars. in fiscal years 5
5 YR 10OYR

125 1226 1Z 19 2 20 Total Total
Totals - .361 7.290 9.141 11.124 13.285 39.437 128.042



85

PREPARED STATEMENT OF LESLIE B. SAMUELS

Chairman Packwood and Members of the Committee:
I am pleased to have the opportunity to discuss the scope and the purpose of the

earned income tax credit (EITC), as well as steps that are being taken to improve
the credit. While I will briefly touch upon compliance issues, Commissioner Richard-
son's testimony will address administrative matters more completely.

The Administration is strongly committed to the goals of the ETO which are to
make work pay and to lift workers out of poverty in the most efficient and admin-
istrable manner possible. Since Senator Russell Long helped create the EITC in
1975, bipartisan support for the program and its gods has been growing. With its
message of "work pays," the EITC helps reduce dependency on welfare and increase
reliance on jobs. Prior to 1993, Congress voted to significantly expand the EITC in
the Tax Reform Act of 1986 and the Omnibus Budget Reconciliation Act of 1990.

This Administration's commitment to the EITC has been demonstrated through
a number of legislative and administrative actions since early 1993. In February
1993, we proposed an expansion of the EITC in order to improve its effectiveness
in encouraging work and increasing the disposable inc.ne of working families. With
certain modifications, Congress enacted the Administration's proposals as part of
the Omnibus Budget Reconciliation Act of 1993 (OBRA 1993). The EITC is growing
as it was designed to grow pursuant to the three expansions signed into law by
Presidents Reagan, Bush, and Clinton respectively. As soon as those expansions are
fullyphased in, the EITC costs will grow at a slower rate than gross domestic prod-uct (Figure 1).

Since the passage of OBRA 1993, we have proposed further legislative changes
to improve the administration and targeting of the EITC, while reducing the costs
of theprogram. Four of these proposals were included in the Uruguay Round Agree-
ment Act of 1994 (URAA). As a consequence of that legislation, the EITC is denied
to nonresident aliens and prisoners, taxpayers are required to provide a taxpayer
identification number for each EITC qualifying child regardless of age, and the Le-
partment of Defense is required to report to both the IRS and military personnel
the non-taxable earned income used in computing the EITC.

In this year's budget, we proposed that the EITC be denied to taxpayers with
$2,500 or more of interest and dividend income. A similar, but modified, provision
was included in H.R. 831, which extended and expanded the 25 percent deduction
for health insurance costs incurred by self-employed individuals.

We have also made several proposals which are still pending final legislative ac-
tion. This year's budget includes proposals to deny the EITC to undocumented work-
ers and to provide the IRS with the authority to use simpler and more efficient pro-
cedures when taxpayers fail to supply a valid social security number. In addition,
the Administration proposed legislation last year that wouldpermit demonstration
projects to test alternative methods of administering advance payments of the EITC.
We hope that Congress will act on these outstanding proposals.

As Commissioner Richardson will testify, the Administration has taken other sig-
nificant actions to strengthen the integrity of the EITC. We have expanded our out-
reach efforts to ensure that eligible low-income individuals are aware of the EITC
and the advance payment option. We have also conducted studies of EITC compli-
ance and the broader issue of problematic refunds. Last spring, then-Secretary
Bentsen appointed a Task Force to conduct an independent investigation of the re-
fund fraud, and Under Secretary Noble presented their interim findings and call for
aggressive action to the Ways and Means Oversight Subcommittee last October.
This year, we have intensified our scrutiny of returns claiming the EITC in order
to prevent erroneous refunds from beingpaid to ineligible individuals.

We understand that members of this Committee are concerned about non-compli-
ance and are also considering ways in which the EITC could be redesigned to reduce
the cost of the credit to the Federal government. However, in recent weeks we have
become quite concerned about how the goals and purpose of the EITC have been
mischaracterized. Moreover, many proposals that have been discussed to change the
EITC, though described as compliance measures, would not reduce error rates.
Rather, these proposals would simply increase the tax burden on low and moderate-
income working families. In fact, some alternative proposals to redesign the EITC
would actually cause both non-compliance and work disincentives to increase. Fi-
nally, before considering significant changes to this important work incentive, we
would urge the Congress to wait until we have had time to observe the effects of
both recent legislation and our enhanced compliance efforts.

In the remainder of my testimony, I will discuss in some detail the goals of the
EITC and the actions taken by the Administration to strengthen the effectiveness
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of the EITC, as well as our views regarding proposals for possible modifications to
the EITC.

DESCRIPTION OF EARNED INCOME TAX CREDIT FOR LOW-INCOME WORKERS

The EITC is a refundable tax credit that is available only to low and moderate
income workers who have earned income and meet certain adjusted gross income
(AGI) thresholds. To be eligible for the EITC, a taxpayer must reside in the United
States for over six months. Nonresident aliens are not entitled to the EITC begin-
ning in 1995.

The amount of the credit increases significantly if an individual has one or two
qualifying children. A child qualifies a filer for a larger EITC by meeting relation-
ship, residency, and age tests. To meet the relationship test, the individual must
be a child, stepchild, descendent of a child, or foster child of the taxpayer. The child
must generally reside with the taxpayer in the United States for over half the year.
For foster children, the residency test is extended to the full year. A qualifying child
must be under the age of 19 (24 if a full-time student) or be permanently and totally
disabled. By tax year 1997, a taxpayer must provide a taxpayer identification num-
ber (TIN) for each qualifying child.

Computation of the Credit. The credit is determined by multiplying an individual's
earned income by a credit percentage. For a family with only one qualifying child,
the credit percentage for 1995 is 34 percent. The credit amount increases as income
increases, up to a maximum income threshold. For 1995, the income threshold is
$6,160. Therefore, if there is only one qualifying child, the maximum credit for 1995
is $2,094 (34 percent of $6,160).

The credit is reduced and eventually phased out once AGI (or, if greater, earned
income) exceeds a certain phase-out threshold. For 1995, the phase-out threshold is
$11,290. The phase-out is accomplished by reducing the credit by a phase-out per-
centage. In 1995, for a family with only one qualifying child, the credit is reduced
by an amount equal to 15.98 percent of the excess of AGI (or, if greater, earned in-
come) over $11,290. The credit is completely phased out and is no longer available
to taxpayers with incomes above the end of the phase-out range. In 1995, this in-
come level is $24,396. The income thresholds for both the phase-in and phase-out
ranges are adjusted for changes in the cost of living.

If there are two or more qualifying children, the credit percentage, income thresh-olds, and phase-out percentage are higher. For 1995, the credit percentage for fami-
lies with two or more children is 36 percent of the first $8,640 of earned income.
Filers with earnings between $8,640 and $11,290 are entitled to the maximum cred-
it of $3,110 (36 percent of $8,640).

The phase-out percentage for these families is 20.22 percent. As in the case of the
credit for families with one child, the credit is phased out starting at $11,290. How-
ever, the phase-out range for families with two or more children extends to $26,673.

In 1996, the credit percentage for families with two or more children will increase
to 40 percent of the first $8,900 of earnings. Filers with earnings between $8,900
and $11,620 will be entitled to the maximum credit of $3,560 (40 percent of $8,900).
The phase-out percentage will also increase to 21.06 percent, and the phase-out
range will extend to $28,524. Thereafter the income thresholds for both the phase-
in and phase-out ranges will be adjusted for changes in the cost of living. (The dol-
lar amounts shown for 1996 are estimates.)

Workers who do not reside with qualifying children may claim the EITC if they
are between 25 and 64 years of age and are not claimed as a dependent on another
taxpayer's return. For these workers, the basic credit is 7.65 percent of the first
$4,100 of earned income for a maximum credit of $314. In 1995, the phase-out range
for these workers is between $5,130 and $9,230 of AGI (or, if greater, earned in-
come). The phase-out percentage is also 7.65 percent. The income thresholds for
both the phase-in and phase-out ranges are adjusted for changes in the cost of liv-
InF.igures 2 and 3 show the EITC credit structure for 1995 and 1996, respectively.

Advance Payments of the EITC. There are two ways to receive the EITC. Individ-
uals can claim the credit by completing a Schedule EIC when filing their tax return
at the end of the year. Alternatively, individuals with qualifying children may elect
to receive a portion of their EITC in advance by filing a Form W-5 with their em-
ployer. These individuals are entitled to receive on an advance basis up to 60 per-
cent of the credit allowable for a family with one qualifying child. The employer is
not required to verify a person's eligibility for the credit.

At the end of the year, the employer notifies both the IRS and workers of the ac-
tual amounts of advance credits paid to individual workers on the Form W-2. When
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filing tax returns at the end o f the year, these workers reduce the amount of EITC
claimed by the amount of advance payments received.

Questionable Claims: The IRS must follow normal deficiency procedures when in-
vestigating questionable EITC claims. First, contact letters requesting additional in-
formation are sent to the taxpayer. If the necessary information is not provided by
the taxpayer, a statutory notice oif deficiency is sent by certified mail, notifying the
taxpayer that the adjustment will be assessed unless the taxpayer files a petition
in Tax Court within 90 days. If a petition is not filed within that time and there
is no other response to the statutory notice, an assessment is made in which the
EITC is denied.

Refundable Nature of Credit: The EITC offsets Federal taxes paid by low and
moderate-income families. In recent discussions, there has been some confusion re-
garding the refundable nature of the EITC. In large part, this confusion appears to
stem from the distinction between Congressional intent and budgeting conventions.
Under conventional budget accounting practices, the EITC is shown m the budget
as a reduction in taxes only to the extent to which it offsets a tax a era's liability
for taxes paid through the income tax bystem. This is because the EITC is claimed
through the income tax system and as a practical matter, the credit can be most
easily measured as an offset against the taxes paid through this system. Thus,
under these conventions, about 23 percent of EITC costs in FY 1995 are shown in
the budget as a reduction in Federal income taxes and other taxes paid through the
income system, including self-employment taxes (SECA). About half of EITC recipi-
ents have an income or SECA tax liability prior to the receipt of the EITC.

Given that the EITC is created to offset the tax burden of low and moderate-in-
come families, the EITC should not simply be measured as an offset to income and
SECA taxes. When the reduction in the employee and employer portions of all social
security taxes are included in the calculation, about 78 percent of EITC costs offset
individual income and payroll taxes paid by recipients. Nearly all EITC recipients
are subject to either individual income or social security taxes before qualifying for
the EITC. Even this measure does not take in to account other taxes which are offset
by the EITC. During the consideration of both OBRA 1990 and 1993, the EITC ex-
pansions were also viewed as a way of offsetting the burden of increases in excise
taxes, particularly the increases in the gasoline tax.

There has also been some confusion about the fact that most EITC recipients
choose to claim the credit at the end of the year as a lump-sum payment rather
than by adjusting their withholding or by taking advantage of the advance payment
option. In that regard, EITC recipients are net very different from the majority of
taxpayers who choose to receive a refund at th. end of the year, rather than reduce
their income tax withholding during the year. About 70 percent of non-EITC recipi-
ents receive an average refund of $1,150 at the end of the year.

GOALS OF THE ,ITC

In developing the Administration's agenda for the EITC, we have been guided by
the three basic principles of tax policy: efficiercy, fairness, and simplicity. Specifi-
cally, we have sought expansions and modifications to the EITC in order to achieve
the following four goals:

(1) to make work pay for those who might otherwise be on welfare;
(2) to ensure that an individual who works full time throughout the year will

not live in poverty;
(3) to target benefits to those with the gr atest needs while minimizing distor-

tions; and
(4) to make it easier for eligible individuals to claim the credit and for the

IRS to verify their eligibility.
I would like to address each of these four goal , in more detail.
For low-income families, the EITC makes work pay in two ways. Unlike many

other assistance programs for low-income families, the EITC is limited to working
families. Moreover, the credit amount initially increases--rather than decreases--
for each additional dollar of earnings. As a consequence, the EITC is different from
other low-income assistance programs that are characterized by a reduction in bene-
fits for each additional dollar of earnings. The EITC significantly increases the mar-
ginal return from working for both those who do not work at all and those who work
less than full-time at minimum-wage jobs throughout the year.

The positive link between the EITC and work also helps offset the work disincen-
tives created by other tax and transfer programs. Between 1983 and 1990, payroll
taxes increased five times. Currently, workers are taxed at the combined employer
and employee rates of 15.3 percent on the first dollar of earnings for the old-age,
survivors, disability and health insurance (OASDHI) programs. Beyond a relatively
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low income threshold, food stamp benefits are reduced by 24 cents for each addi-
tional dollar of earnings. The ENI., with its positive credit rate on low earnings, i8
the only program designed to help offset the marginal tax rates imposed by these
other programs.

A person who works at a full-time job for the entire year should not live in poverty.
The Federal government assists low-income families in a number of ways. The Fed-
eral government requires employers to pay workers at least the minimum wage, and
provides direct assistance to families through food stamp benefits and the EITC. In
order to ensure that a family of four dependent on a full-time worker earning the
minimum wage is lifted out of poverty, it would require a combination of food
stamps, enactment of the President's proposal to increase the minimum wage, and
implementation of the expanded EITC.

Earlier this year, Secretary Rubin visited a volunteer income tax assistance
(VITA) site Nere in the District of Columbia. At the site, he met Rhonda Clark, a
mother from Maryland. Talking of her experiences with the EITC, Ms. Clark said
"I enjoy working and I want to continue. The EIC gives me some of the help I
need-to keep working, to stay independent, and to support my family. It's a help
I can not do without." Ms. Clark's experience provide a vivid example of how the
EITC makes a difference in people's lives by encouraging them to work and provid-
ing them with additional assistance.

As the EITC has increased in recent years, the minimum wage and other benefits
received by low-income working families have declined in real value. Without an in-
crease in the minimum wage its real value in 1996 will decline to its lowest value
in forty years. In addition, AFDC benefits are no longer provided for most families
in which a mother works at least half-time. In the early 1970s, most states provided
AFDC benefits as a wage supplement to a mother with two children whose earnings
equaled 75 percent of the poverty level. Currently, only three states provide com-
parable benefits. The EITC expansions have been necessary to at least partially off-
set the reductions in the real value of the minimum wage and other Federal bene-
fits.

The benefits of the EITC should be targeted to families with the greatest needs
and to those who can be best served by the positive incentives associated with the
EITC. As a consequence, the credit rate is highest at very low earning levels, thus
reaching individuals who are often making the critical step from welfare to work.
Because larger families have greater needs than smaller families, tax payers with
two or more children are entitled to a larger EITC than taxpayers with one or rio
children.

Families with incomes slightly above the poverty level also require assistance.
Wages have stagnated for many workers and declined markedly for low-wage work-
ers. Between 1973 and 1993, real hourly wages of full-time male workers at the
tenth percentile (that is those whose wages are just above those of the lowest-paid
10 percent of workers) declined 16 percent, while real hourly wages at the median
fell 12 percent. By providing the EITC to families with incomes of up to $28 524
in 1996, the program provides a cushion to protect moderate-income families rom
the effects of wage stagnation.

We recognize that the targeting of the EITC to the neediest workers could have
unintended effects. First, the EITC increases the income of all recipients, allowing
them to maintain their standard of living with less work effort. For very low-wage
workers, these negative effects are largely offset by the fact that the credit also in-
creases their after-tax wage rate and thus the pay-off to work. As incomes increase
above $11,290 EITC benefits begin to phase-out. As a consequence, the marginal
tax rates or families of modest means increase. Among recipients in the phase-out
range, the EITC could cause some individuals, primarily the spouses of other work-
ers, to reduce the number of hours worked in response to higher marginal tax rates.

In this regard, the EITC is similar to any benefit program which targets assist-
ance to the very neediest families. We cannot target assistance to low-income fami-
lies without causing marginal tax rates to increase for families with slightly higher
income. However, we can seek to minimize such distortions.

The fourth goal of the EITM is simplicity and verification. If eligibility rules are
simple, taxpayers can more accurately claim the EITC and avoid costly errors. With
simple and verifiable eligibility rules, the IRS can also better ensure that the EITC
is paid only to taxpayers who are eligible for the credit.

Simplicity is articularly important, because eligible individuals can claim the
EITC directly when they file their tax return. It is likely that this simple application
process has contributed to high participation rates in the program. It has been esti-
mated that between 80 and 8S percent of eligible persons claimed the EITC in 1990.

From the IRS's perspective, it is easier to verify eligibility for the EITC if the
rules are simple. Moreover, because the IRS does not ordinarily interview EITC
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claimants, it is important that eligibility be based on criteria which can be verified
as quickly as possible through independent reporting sources. Simplicity and ver-
ification prior to the payment of the EITC are key to the successful operation of the
pro rram.

TNis Committee recognized the importance of the need for simplicity during con-
sideration of OBRA 1990. At that time, data from the 1985 Taxpayer Compliance
Measurement Program (TCMP) became available, showing an unacceptable number
of erroneous EITC claims. In response, then-Chairman Bentsen requested that the
Bush Administration work with the tax-writii.g committees to address this problem.
The simplification provisions contained in OBRA 1990 were a first step toward re-
ducing EITC PNTor rates. As described below, additional steps have been taken since
1990 to further reduce EITC error rates.

LEGISLATIVE AND ADMINISTRATIVE ACTIONS IN 1993 AND 1994

As I outlined in the beginning of my testimony, the Administration and Congress
have taken a number of important legislative and administrative actions during the
past two years in order to improve the effectiveness and administration of the EITC.
I would like to review with you our accomplishments during this period.

OBRA 1993. OBRA 1993 expands the EITC and makes the program more effec-
tive in achieving its policy objectives.

First, OBRA 1993 increased the returns from working for those outside the
workforce and for other very low-wage workers. (See Figure 4.) For very low-wage
workers without qualifying children, the EITC offsets the employee portion of the
OASDHI tax. During the past decades, these workers had borne the full burden of
increases in OASDHI taxes because they were not entitled to the EITC. For a family
with one child, the credit rate for those with low earnings was increased by 11 per-
centage points from 23 percent to 34 percent. For a family with two or more chil-
dren, the credit rate for those with earnings below $8,900 in 1996 was increased
by 15 percentage points from 25 percent to 40 percent. For low-wage worker with
two or more children, the EITC will fully offset the combined employee and em-
ployer prtions of the OASDHI taxes and the food stamp benefit reduction formula.

The OBRA 1993 expansion was also a critical step toward achieving the goal that
a full-time worker should not live in poverty if he or she works throughout the year.
In combination, a minimum wage job, food stamp benefits, and the EITC can lift
a single parent with one or two children out of poverty. But, the income (including
the EITC and food stamps and subtracting the employee portion of OASDHI taxes)
of a family of four with only one full-time, minimum wage worker falls below the
official poverty threshold. Prior to the passage of OBRA 1993, the poverty gap for
a family of four would have been $2,435 in 1996. The OBRA 1993 expansion signifi-
cantly closes that gap. However, since the minimum wage has not kept pace with
inflation, the job is not completed yet. This is why the President has proposed that
the mininrum wage be increased over two years by 90 cents.

OBRA 1993 reduced the povertygap for minimum wage workers by increasing the
maximum benefits by nearly $1,500 in 1996 for a family with two or more children.
For these families, this increase in the maximum credit, without a change in the
phase-out range, would have resulted in a phase-out rate of 30 percent. In OBRA
1993, we tried to find a balance between the goals of providing low-income families
with sufficient income support, while minimizing the marginal tax rates placed on
families with higher, but still modest, levels of income.

Thus, the increases in the maximum credit were accompanied by changes in the
income thresholds. For all families with children, the beginning of the phase-out
range was lowered by about $1,600. As a consequence, the phase-out rate actually
fell slightly for a family with one child since the end of the phase-out range was
left unchanged. To reduce marginal tax rates among families in the phase-out
range, eligibility for the EITC was extended to families with two or more children
that have incomes in 1996 of up to $28,524 (or about $3,000 above the prior level).
The combination of these factors increased the phase-out rate from 17.86 percent
to 21.06 percent, rather than 30 percent.

While the effect of OBRA 1993 can not be measured yet, we believe that the legis-
lation will, on net, increase work effort. While some workers with larger families
will face slightly higher marginal tax rates, they are unlikely to change their behav-
ior much in response. These are individuals who are already very attached to the
work force. They cannot easily adjust their hours of work in response to a small
change in tax rates; they need both their jobs and the EITC, to meet their day.to-day
needs, and most employers will not allow them the discretion to work fewer hours.
The effect of the higher marginal tax rates on some workers in the phase-out range
will likely be far outweighedby the effect of the increase in the credit rate. By mak-
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ing work pay, the OBRA 1993 increase in the credit rate will encourage non-workers
to enter the workforce and other low-income part-time workers to increase their
hours of work.

Finally, OBRA 1993 simplified the eligibility cTiteria for the EITC beginning in
1994 by eliminating the two supplemental credits for health insurance coverage and
for taxpayers with children under I year of age. These two supplemental provisions
added several paragraphs to the instructions, 10 additional lines on the Schedule
EIC, and two additional look-up tables. The IRS could not easily verify eligibility
for the supplemental credits because it did not receive independent verification of
taxpayers' eligibility for them. These changes should improve compliance by reduc-
ing errors and improving verification.

URAA. URAA contains several provisions to improve the targeting of the EITC
to those with the greatest need. Under this legislation, nonresident aliens are de-
nied the EITC beginning in 1995. Under prior aw, nonresident aliens could receive
the EITC based on their earnings in the United States, even though they were not
required to report their world-wide income to the IRS. Thus, it was possible for a
wealthy foreign student to obtain the EITC based on his or her earnings as a teach-
ing assistant at an American universit.

In addition, prisoners will not be eligible for the EITC based on their earnings
while incarcerated. In the past, prisoners generally would not have been able to
claim the EITC because they did not reside with a qualifyig child for over half the
year. When the EITC was made available to workers without children in 1994, it
became possible for prisoners to receive the EITC based on their earnings at prison
jobs. Because this provision was made effective for tax year 1994, the EITC will not
be paid to these individuals.

URAA also contained two provisions to improve the administration of the EITC.
By 1997, taxpayers will be required to provide TINs for all dependents and EITC
qualifying children, regardless of their age. By requiring EITC claimants to provide
the TINs of all children regardless of age, URAA improves the ability of the IRS
to verify the eligibility oF a taxpayer for the EITC.

Under the legislation, the Department of Defense is required to provide military
personnel and the IRS with information regarding basic housing and subsistence af-
lowances (or in-kind equivalents) and income excluded by reason of service in a com-
bat zone. These changes will not increase their taxable income but will improve ac-
curacy in reporting and verification of earned income. The savings from this provi-
sion are somewhat offset by another provision which extends EITC eligibility to
military personnel stationed abroad.

Administrative Actions. The Administration has taken a number of steps to en-
sure that eligible individuals know about the EITC and the advance payment op-
tion. While many eligible persons receive the EITC, fewer than 1 percent of EITC
claimants receive the credit through advance payments. The reasons for the low uti-
lization rate are not fully known. One possible explanation is that workers simply
do not know that they have the option of claiming the credit in advance. A General
Accounting Office study in 1992 provided some support for this theory when inves-
tigators found widespread ignorance about the advance payment option among low-
income workers.'

The Administration has intensified its efforts to alert taxpayers of their eligibility
for advanced payments. As one of the first steps, President Clinton announced a
Federal campaign in 1994 to enroll eligible government workers in the advanced
payment system. The Treasury Department and a group of business executives have
also joined forces to encourage private-sector employers to notify their workers
about the advanced payment option. As required by OBRA 1993, the IRS sends out
notices to EITC claimants after the filing season, informing them about the advance
payment option and (although not required by the 1993 legislation) also supplying
a Form W-b for their use.

As Commissioner Richardson will explain, the Administration has also taken
steps to ensure that those who are not eligible for the EITC do not receive it. During
a two-week period in January, 1994, the IRS conducted a pilot study to determine
what additional enforcement tools might be necessary to detect and prevent erro-
neous refunds during the remainder of the 1994 filing season. The results of the
pilot compliance stud-y, drawn from a sample of over 1,000 taxpayers who filed elec-
tronically during a two-week period in January, 1994 found that about 26 percent
of every dollar claimed in the EITC was in excess of the actual amount owed to the
taxpayer.

I U.S. General Accounting Office. Earned Income Tax Credit: Advance Payment Option is Not
Widely Known or Understo6d by the Public. (GAGGOD-92-26, February 19, 1992).



The results of this pilot study are not representative of the EITC filing population
as a whole. Nonetheless, the IRS has taken a number of responsible and needed
steps to limit the EITC to those who are entitled to the credit. Beginning this year,
the IRS is validating the social security numbers on all tax returns claiming the
EITC. Refunds on returns with incorrect or missing numbers are being delayed
while the IRS checks the accuracy of the refunds claimed. We estimate that the ef-
fects of the social security validation tests, along with conventional enforcement ac-
tivities and the repeal of the complicated supplemental credits, should reduce the
error rate to 19 percent. Using the results of the pilot study and other information,
the IRS is also increasing its screening and review of all returns to ensure that only
those taxpayers entitled to refunds receive them. As a consequence, refunds may be
delayed ern other questionable returns. These additional enforcement procedures
should further reduce erroneous payments of the EITC. Moreover, we anticipate
that the error rates should be further reduced as a consequence of other legislative
steps, described above, which are still being implemented over the next several
years (e.g., the requirement that taxpayers provide a taxpayer identification number
for all children regardless of age). Also, Congressional action on the Administration's
remaining legislative proposals, described below, should further reduce error rates.
In combination, implementation of these enforcement procedures will make it more
difficult for taxpayers to erroneously claim the EITC.

Finally, the IRS stopped providing Direct Deposit Indicators in the 1995 filing
season to lenders who were providing refund anticipation loans. This action is also
expected to reduce compliance problems that were associated with refund anticipa-
tion loans. The IRS's actions this filing season have been applauded as both respon-
sible and necessary by Ways and Means Oversight Subcommittee Chairman John-
son and Ranking Member Matsui in a recent "Dear Collehgue" letter to House mem-
bers.

FY 1996 BUDGET PROPOSALS

The Administration included several proposals to improve the targeting and ad-
ministration of the EITC in this year's budget submission. We are ready to work
with the Congress on those proposals which have not yet been enacted.

Deny EITC to taxpayers having more than $2,500 of taxable interest and divi-
dends. Under this proposal, the EITC would be denied to taxpayers having more
than $2,500 of taxable interest and dividends beginning in 1996. This threshold
would be indexed for inflation thereafter.

This proposal would improve the targeting of the EITC to the families with the
greatest need. Under current law, a taxpayer may have relatively low earned in-
come and be eligible for the EITC, even though he or she has significant interest
and dividend income. Most EITC recipients do not have significant resources and
must rely on their earnings in order to meet their day-to-day expenses, but tax-
payers with significant interest and dividend income can draw upon the resources
that produce this income to meet family needs.

This proposal, with some modification, was included in H.R. 831, which extended
and expanded the 25 percent health insurance deduction for self-employed individ-
uals. H.R. 831 lowered the asset income threshold to $2,350 and expanded the cat-
egories of income subject to the threshold to include tax-exempt interest and net
positive rents and royalties. The asset income threshold is not indexed.

In developing the Administration's proposal, we considered a broader list of asset
income subject to the cap. We recognizedthat a broader list might increase equity,
by treating the recipients of certain other types of asset income in the same manner
as those who receive interest and dividend income. An expanded list would also re-
duce the incentive to choose a particular type of investment based on its tax or re-
fund consequences. However, we were also concerned because the inclusion of net

sitive rents and royalties would add complexity to the determination of the EITC.
These items are not reported separately on the Form 1040. We did not include the
broader list of asset items because we were also concerned that low-income tax-
payers could not convert real estate holdings and other types of assets into cash as
easily as savings accounts and stocks in a time of need.

While we did not oppose the inclusion of tax-exempt interest and net rents and
royalties in H.R. 831, we are very concerned about the asset income threshold not
being indexed. We believe that the asset income threshold should be indexed in the
same manner as all other income parameters for the EITC. Without indexation, the
number of persons affected by this provision will increase over time. By 2000, the
threshold would be equal to about $2,075 in 1996 dollars and would increase the
number of affected taxpayers from about 550,000 to 650,000.



EITC Compliance Proposals. Under this budget proposal, only individuals who are
authorized to work in the United States would be eligible for the EITC beginning
in 1996. Taxpayers claiming the EITC would be required to provide a valid social
security number for themselves, their spouses, and their qualifying children. Social
security numbers would have to be valid for employment purposes in the United
States. Thus, eligible individuals would include U .S. citizens and lawful permanent
residents. Taxpayers residing in the United States illegally would not be eligible for
the credit.

In addition, the IRS would be authorized to use simplified procedures to resolve
questions about the validity of a social security number. Under this approach, tax-
payers would have 60 days in which they could either provide a correct social secu-
rity number or request that the IRS follow the current-law deficiency procedures.
If a taxpayer failed to respond within this period, he or she would be required to
refile with correct social security numbers in order to obtain the EITC.

In combination, these provisions would strengthen the IRS's ability to detect and
prevent erroneous refunds from being paid out. in addition, the proposals would im-
prove the targeting of the EITC by providing the credit only to individuals who were
authorized to work in the United States.

Tax Systems Modernization. The budget submission for the IRS contains funding
for the continuation of its tax systems modernization (TSM). We urge the Congress
to continue to fund TSM. TSM is vital to the long-run efficiency of the IRS's collec-
tion functions. TSM will also enhance the IRS's ability to detect erroneous EITC
claims.

DEMONSTRATION PROJECTS PROPOSAL

In June 1994, the Administration introduced the Work and Responsibility Act
(H.R. 4605). One of the provisions in H.R. 4605 would provide additional flexibility
to States with respect to the EITC. We continue to support this proposal.

The proposal would allow four demonstration projects to determine the effects of
alternative methods of delivering advance payments of the EITC. States would
apply to the Department of the Treasury to provide advance payments of the EITC
directly to eligible residents thro' h a State agency. Such agencies could include
food stamp offices, Employment Services, and State revenue departments. State
plans would be required to specify how payment of the EITC would be administered.
To finance these payments, States would reduce payments of withholding taxes (for
both income and payroll taxes) from their own employees by the amount of the ad-
vance payments made during the prior quarter. The four selected projects could op-
erate for three years beginning in 1996.

This pilot program is designed to determine whether another approach would be
more effective for delivering advance payments than the current employer-based
system. For example, a State could choose to allow all eligible EITC recipients to
apply for advance payments. By receiving the credit as they earn ages workers
would observe the direct link between work effort and the EITC. Through a State
program, individuals could have a choice of receiving the credit from a neutral third-
p arty, without fear of the consequences of notifying their employers of their eligi-
bility for the EITC. Moreover, they could receive assistance in determining the ap-
propriate amount of the EITC to claim in advance.

A State could instead choose to target the advance payments of the EITC to wel-
fare recipients--as a way of driving home the message that "work pays." These indi-
viduals may not know about the EITC, and how it can "make work pay," because
they do not have to file a tax return if their adjusted gross incomes arm "blow the
tax thresholds (which are generally less than the poverty thresholds). -

If the legislation passes, we will evaluate these demonstration projects in order
to understand better how individuals respond to receiving advance payments of the
EITC. We will pay careful attention to whether the use of State agencies can in-
crease both utilization of the advance payment system and labor force participation
by non-workers.

States also have the resources to verify many of the eligibility criteria for the
credit better than emplnyers, reducing the risk of erroneous payments being made
to ineligible persons. This option would also allow for an evaluation of alternative
delivery systems on compliance.

OTHER SUGGESTIONS

The Administration evaluates other proposals to modify the EITC by the same cri-
t-ria we apply to our own proposals:

(1) Does the proposal make work more attractive to those outside the
workforce and to others with minimal ties to the workforce?
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(2) Does the proposal reduce the poverty gap for full-time workers?
(3) Does the proposal improve the targeting of the EITC to the neediest indi-

viduals and families in the least distortionary manner? and
(4) Does the proposal make it easier for eligible taxpayers to accurately claim

the EITC and for the IRS to verify their eligibility before refunds are paid out?
We are concerned that many of the options that may be considered by this Com-

mittee do not meet these criteria.

1. SENATE BUDGET COMMITTEE RESOLUTION

The Senate budget resolution assumes that this Committee will reduce the EITC
by $13 billion between FY 1996 and 2000 and $21 billion between FY 1996 and
2002. The resolution further assumes that these savings can be achieved by repeal-
ing the EITC for workers without qualifying children, limiting the increases for fam-
ilies with children, and adopting the Administration's EITC compliance proposals
from the FY 1996 budget. During the Budget Committee's deliberations on the
budget resolution, we believed that the resolution assumed the repeal of the final
phase of the OBRA 1993 expansion, which is scheduled to occur on January 1, 1996.
As a consequence, the credit rate for families with two or more children would be
frozen at 36 percent instead of 40 percent.

During the floor debate on the budget resolution by the Senate, we learned that
the reductions in the EITC are deeper than had been earlier thought. The budget
resolution does not merely limit the increases for families with children. Instead,
it reduces the EITC for many families below the 1995 levels. Under the resolution,
the credit rate for a family with two or more children would be reduced from its
1995 level of 36 percent to 35 percent. In addition, the credit rate for families with
one child would be reduced from 34 percent to 30.15 percent. According to Treas-
ury's estimates, the EITC proposals in the Senate budget resolution would reduce
the EITC by $16.6 billion over the next five years and $25.6 billion over the next
seven years.

These proposals would generally limit the effectiveness of the EITC in reducing
poverty. For example, in 1996, the maximum EITC for families with two or more
children is scheduled to increase from $3,110 to $3,560. This is the level necessary,
in combination with a 90 cent increase in the minimum wage, to close the poverty
gap for a full-time minimum wage worker who supports a family of four. Under the

enate budget resolution, the maximum credit would be $445 less than current law.
By lowering the credit rate for families with children, the proposal also reduces

the effectivene¢q of the credit for encouraging work effort. Under the proposal, many
EITC recipietb With earnings of less than $8,900 could receive a smaller EITC than
in 1995. The reductions in the credit rate would also adversely affect those who are
currently outside the workforce, but who are choosing between work and welfare.

The Treasury Department estimates that 14 million EITC recipients would be ad-
versely affected by the proposals. Of these 14 million, 10 million workers and their
families would be adversely affected by the proposed reductions in the credit for
families with children. About 8 million EITC recipients with two or more children
would lose, on average, $305 in 1996. About 2 million very low-wage workers with
only one child would lose, on average, $137 relative to current law. (See Figure 5
and attached table.)

The budget resolution also assumes the repeal of the EITC for 4 million very low-
wage workers who do not reside with qualifying children. The OBRA 1993 expan-
sion of the EITC for these workers was designed to help offset the work disincentive
effects of the social security tax. If repealed, these workers will lose up to $324 in
1996. At the poverty level ($7,710 in 1996), a single taxpayer would have a com-
bined income and social security tax liability of $1,350 (including $170 of income tax
liability prior to the receipt of the EITC). Under the proposal, the taxpayer's tax li-
ability would increase by $138. On average, low-wage workers who do not reside
with qualifying children would incur a tax increase of about $173 in 1996.

The Senate budget committee resolution claims to address the problems of fraud
and abuse and exploding costs in the EITC program. But EITC costs are not explod-
ing. After OBRA 1993 is fully implemented in 1996, EITC costs will increase in tan-
dem with inflation and population growth. Moreover, the resolution contains only
one proposal to address fraud and abuse: the Administration's proposal to deny the
EITC to undocumented workers and to provide the IRS with the authority to use
simpler and more cost-effective procedures when taxpayers fail to provide valid so-
cial security numbers. Instead, the Senate budget resolution would reduce the EITC
for 14 million working families, on average, by about $239.

92-781 0 - 95 - 4
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2. WELFARE REFORM AMENDMENT

During the recent deliberations on welfare reform in this Committee, an amend-
ment to reduce the EITC was circulated. (This amendment was ruled as non-ger-
mane under Committee rules along with nther tax amendments.) Copies of the
amendment were made available at the time of the mark-up, and we would like to
take the opportunity to comment on the proposals. Th is amendment adopts most of
the proposals assumed in the Senate budget resolution. However, it would reduce
the EM far more deeply than was considered in the resolution. According to Treas-
ury estimates, the amendment would reduce the EIT% by $37 billion between FY
1996 and 2000 and $66 billion between FY 1996 and 2(02.

Under the amendment, indexation of the EITC would be repealed. As a con-
sequence, EITC recipients would be entitled to a maximum benefit of $3,024 in
1996, a reduction of $536 relative to current law. The maximum benefit amount
would not change after 1996. By 2000, the maximum credit amount would be re-
duced by $1,016--or 25 percent-relative to current law.

Indexation is necessary to ensure that taxpayers do not lose eligibility for the
EITC. Under current law, an estimated 16.7 million taxpayers with children will
claim the EITC in 1996. If benefit thresholds are not adjusted for inflation, partici-
pation would shrink to 14.8 million by 2000.

Eliminating indexation does not address the issue of fraud and abuse at all. In-
stead, it denies eligibility for the EITC to millions of law-abiding working taxpayers
and reduces the benefits of millions of others who are playing by the rules. A num-
ber of tax provisions are indexed for inflation each year. These include th- personal
exemption, standard deduction amount, the width of the income tax brackets, the
phase-out ranges for the personal exemption and deduction amounts, and the social
security earnings ceiling. It is inappropriate to suspend indexation on the one provi-
sion which is solely targeted to low-income taxpayers.

The amendment would also limit eligibility for the EITC by adding new restric-
tions on the amounts and types of income held by recipients. The investment income
cap would be lowered from $2,350 to $1,000. Net capital gains and passive partner-
ship and estate income would also be added to the investment income cap. We
would have serious reservations about lowering the investment income cap from
$2 350 to $1,000.

fhe amendment's sponsors argue that at prevailing interest rates, a $1,000 in-
vestment cap is associated with about $16,700 of assets, and that it is inappropriate
to provide the EITC to taxpayers with savings this high. While we agree that tax-
payers with large amounts of assets should not receive the EITC, we view the
$1,000 investment income cap as too restrictive. Low and moderate-income families
should be encouraged to save for down-payments on homes, start-up capital for busi-
nesses of their own their children's education or their own retraining. For example,
the median price ?Or a home purchased in 1994 by a first-time homeowner was
$125,000, with an average downpayment of 13.7 percent of the price (or $17,125),
while the costs of a four-year education at a typical state university exceeded
$25,000. Under the proposal, the EJTC would be denied to many families saving for
these investments in their futures unless they liquidated their savings or shifted
their investments to exempted assets.

The amendment would also restrict eligibility for the EITC by expanding the defi-
nition of income. For purposes of determining eligibility for the EITC, adjusted gross
income would be expanded to include non-taxable social security benefits, child sup-
port payments, non-taxable pension income, and tax-exempt interest. We have seri-
ous reservations about the expansion of adjusted gross income to include these
items.

We have serious concerns about the imposition of an additional tax on social secu-
rity benefits of taxpayers who qualify for the EITC. The EITC would be reduced by
up to over 19 cents for each additional dollar of social security benefits. Low-income
elderly workers with children could be subject to higher taxes on social security ben-
efits than some of their better-off neighbors. In part, a portion of workers' social se-
curity benefits (as well as non-taxable pension income) represent the return of their
own contributions from previously taxed income. The proposal could affect non-el-
derly workers with young children, too. The EITC would be reduced or eliminated
for a low-wage worker whose disabled spouse receives disability insurance benefits.
Reducing the EITC benefits of social security recipients could also compound the
work disincentives already present in the social security programs.

The tax system does not count child support as income to the custodial parent be-
cause child support payments are a continuation of the other parent's obligation to
support his or her child. Custodial parents should be encouraged to seek child sup-
port, rather than being penalized for obtaining it. As a result, we have serious res-
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ervations about this provision as well. This provision would also add complexity to
the determination of EITC eligibility and would be difficult to verify. In particular,
the IRS does not currently receive information about child support payments.

In combination, these proposals would reduce the EITC for 19 million taxpayers,
on average, by $602 (2000 law measured at 1996 income levels). Taxpayers with two
or more families would be most adversely affected by these provisions. For eight mil-
lion taxpayers with two or more children, the EITO would be reduced, on average,
by $888.

The Administration is committed to improving compliance with the EITC rules.
Its actions in the last two years are clear evidence of this commitment. The compli-
ance problems which the Administration is addressing should not be used as an ex-
cuse to eliminate or reduce the EITC benefits to all low-income working people. Con-
sequently, the Administration strongly opposes proposals to eliminate indexation or
to add complexity to the EITC eligibility criteria.

The Administration is committed to taking additional steps to improve the admin-
istration of the EITC. We would be interested in explorin with Congress legislative
proposals to improve the ability of the IRS to verify eligibility for the EITC. These
efforts might include requiring States to provide compatible and timely data on wel-
fare and fTod stamp beneficiaries to the W so that the IRS could better determine
if an EITC qualifying child was claimed by the appropriate taxpayer. Reporting re-
quirements for non-taxable earned income, which is used in the calculation of the
EITC, could be enhanced as well.

This concludes my remarks. Thank you once again for providing me with the op-
portunity to testify. I would be pleased to answer any questions that the Committee
may have.
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Figure 2: The Earned Income Tax Credit, 1995
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Figure 3: The Earned Income Tax Credit, 1996
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Figure 4: The Earned Income Tax Credit Under
OBRA 1990 and OBRA 1993, Fully Phased In
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Figure 5: Average Tax Increase for Taxpayers with Two or More Children
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RESPONSES TO QUESONS SUBMiTrED BY SENATOR MOYNiAN

Question 1: Are there empirical studies which show that food stamps and the so-
cial security tax discourage work?

Answer: Food stamps-Food stamp benefits are reduced by 24 cents for each addi-
tional dollar of earnings. As a consequence, the marginal tax rates for low-income
families increase. Among recipients in the phase-out range, food stamp benefits
could cause some individuals, primarily the spouses of other workers, to reduce the
number of hours worked in response to higher marginal tax rates.

There has been little empirical research on the effects of food stamp benefits on
work effort. In large part, this scarcity of research has been due to the fact that
it is difficult to isolate the effects of food stamp benefits from other low-income as-
sistance programs. Beneficiaries often obtain other low-income assistance in con-
junction with food stamp benefits (e.g., aid for families with dependent children),
and there is generally complicated interaction between the eligibility rules amongst
these programs. Thus, food stamps are reduced by 30 cents for each additional dol-
lar of AFDC benefits, but AFDC benefits, themselves, are unaffected by the receipt
of food stamp benefits.

In a 1988 study, Thomas Flaker and Robert Moffitt examined the effects of food
stamps, in combination with AFDC, on the labor supply of female heads. They found
that the food stamp program had a modest disincentive effect on female heads, low-
ering weekly hours of work by about .5 hour per week. Among female heads who
were food stamp recipients, the decline in work hours is estimated to be about 1
hour per week or 9 percent. However, the study also found that marginal changes
in the program's guarantee or benefit reduction rate had only a small effect on
hours of work by female heads. (Fraker, Thomas and Moffitt, Robert. "The Effect
of Food Stamps on Labor Supply: A Bivariate Selection Model," Journal of Public
Economics, February 1988, 35(1) pp. 25-46.)

Social security taxes-Much oi the theoretical and emDpirical literature have taken
a comprehensive view of the social security system an&its impact on labor supply.
In this view, the payroll tax is viewed as only one of many features which affect
individuals' decisions regarding work effort over their lifetime. Other features of the
social security system such as the accumulation of social security wealth and the
earnings test, also affect an individual's decision to supply labor at various times
during their lifetime. Accounting for many of these factors, Richard Burkhauser and
John Turner find that social security system, on net, leads to an increase in work
at younger ages and a reduction in work at older ages. (Burkhauser, Richard V. and
Turner, John A., "A Time-Series Analysis on Social Security and Its Effect on the
Market Work of Men at Younger Ages." Journal of Political Economy, 86 (4), August
1978, pp. 701-15.) Taking into account the effects of the wage ceiling on payroll
taxes, A.M. McElwaian and J.L. Swofford find that individuals who expect to nave
earnings above the wage ceiling during their careers will increase their hours of
work during those years. (McElwaian, A.M. and Swofford, J.L., "The Social Security
Payroll Tax and the Life-Cycle Work Pattern," Journal of Human Resources, 21 (2),
Spring 1986, pp. 279-87.)

In contrast, many studies which have examined the impact of low-income pro-
grams on labor supply have implicitly treated the social security tax as having an
independent effect on labor supply. In these studies, individuals modify their labor
market activities in response to changes in their wages (net of payroll taxes) and
income. (Flaker and Moffit, Dickert Stacy, Houser, Scott and Scholz, John Karl,
'The Earned Income Tax Credit and Transfer Programs: A Study of Labor Market
and Program Participation," Tax Polic and the economy, James M. Poterba (ed.),
National Bureau of Economic Research and the MIT Press, 1995, volume 9, pages
1-50.) In effect these studies assume that low-income individuals are myopic and
thus discount the future benefits received from the social security system. Michael
Wiseman has suggested that there are significant risks in leaving welfare to work,
and that researchers underestimate these risks if they do not view welfare recipi-
ents choices in terms of "real time." In this view, a welfare recipient's decision to
work will be based on very short-term net gains. (Wiseman, Michael, "Welfare Work
Incentives in Real Time," aper prepared for The National Commission on Employ-
ment Policy, October 20, 1993.)

Question 2: Have there been any empirical studies showing that the EITC causes
individuals to switch from welfare to work?

Answer: In a 1994 study, Stacy Dickert, Scott Houser, and John Karl Scholz simu-
late the effects of OBRA 1993 on both labor force and program participation. They
find that when fully phased-in, the 1993 EITC expansion will, on net, increase labor
supply by 19.9 million hours relative to 1993 law. In large part, this net increase
in labor supply will be attributable to new entrants to the work force.



103

Dickert, Houser, and Scholz also find that participation in transfer programs will
also fall as a consequence of the expanded EITC. They estimate that nearly 400,000
families headed by a single parent will no longer participate in either AFDC or food
stamp. Amon# mared couples, participation in these programs will drop by about
117,000 families. They estimate that the mean annual AFDC and food stamp bene-
fits, in 1994 dollars, are $6,844 and $4,702, respectively, for single-parent and two-
parent families. In contrast, EITC payments for single-parent and married couple
families would be $2,040 and $2,842, respectively. (Dickert, Stacy, Houser, Scott,
and Scholz, John Karl, "The Earned Income Tax Credit and Transfer Programs: A
Study of Labor Market and Progam Participation," Tax Policy and the Economy,
James M. Poterba (ed.), National Bureau of Economic Research and the MIT Press,
1995, volume 9, pages 1-50.)

Question 3: How many EITC recipients have a tax liability, even after receipt of
the EITC?

Answer: In FY 1995, an estimated 12.7 million EITC recipients (or 63 percent of
total EITC recipients) will have a combined pre-credit income and social security tax
liability (including both the employee and employer portions) in excess of their
EITC.

PREPARED STATEMENT OF LYNDA D. WILLIS

The Earned Income Credit (EIC) is a major federal effort to assist the working
poor. As of May 26, 1995, about 17.3 million returns claimed nearly $20 billion in
ETC for tax year 1994. Over the years EIC has been intended to (1) offset the impact
of Social Security taxes on low-income workers and (2) encourage low-income indi-
viduals to seek employment rather than welfare. In the 1993 expansion of EIC, Con-
gress also recognized a role for it in alleviating poverty. GAO's statement makes the
following points:

0 A reliable overall measurement of noncompliance with EIC provisions has not
been made since 1988. But noncompliance appears to be a problem. The Inter-
nal Revenue Service (IRS) studied electronically filed EIC claims during 2
weeks of January 1991. IRS' preliminary estimates indicated that 29 percent of
the returns claimed EIC amounts they were not entitled to receive-22 percent
claiming a credit when they were not entitled to it and 7 percent claiming too
much EIC. About 13 percent of EIC return filers may have intentionally erred
requesting or calculating their credit.
Judging by problems spotted by IRS personnel, noncompliance on EIC paper re-
turns is also a concern. As of May 26, 1995, IRS had identified over 3 million
paper returns that lacked valid Social Security numbers (SSN) for dependents
or EIC qualifying children. IRS asked a significant portion of these taxpayers
to provide additional proof of their eligibility.
IRS took several steps this filing season to combat fraudulent or erroneous re-
turns, especially EIC returns. The success of these steps is as yet uncertain.
However, IRS is conducting a study of EIC compliance which will help identify
whether noncompliance was reduced. Study results may not be available until
this fall.

* Although EIC is intended to assist the working poor, EIC eligibility criteria
have not considered all of the resources recipients may have to support them-
selves and their families. However, the Self-Employed Health Insurance Act of
1995 included a provision, effective next year, that denies EIC to claimants who
have income from certain types of assets. The act makes claimants ineligible for
EIC if they receive more than $2,350 annually in specified asset-derived income.
If Congress wishes to revisit this test, it could consider including additional
forms of asset-derived income, such as estate and trust income, as well as
changing the threshold amount.
Another approach to taking into account more of taxpayers' resources would be
to add certain income to their adjusted gross income when determining EIC
awards. According to Joint Committee on Taxation estimates done for Senator
Roth, up to $2.1 billion could be saved in fiscal year 1997 by recognizing certain
nontaxed income as well as child support payments.
Both an EIC wealth test and an expanded definition of taxpayers' adjusted
gross incomes (AGI) make EIC more complex and add to the burden on tax-
payers and IRS. Also, since income information reported on tax returns can only
roughly reflect taxpayers' actual wealth, using such data to determine EIC eligi-
bility could raise fairness concerns.
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* No one knows how many illegal aliens receive EIC. Illegal aliens may receive
EIC if they meet the credit's eligibility rules. Awarding EIC to illegal aliens,
however, works at cros-purposes with federal policies that prohibit illegal
aliens from legally working in the United States. If the EIC criteria were re-
vised to require that all EIC recipients have valid SSNs for work purposes,
which illegal aliens are not eligible to receive, then illegal aliens would no
longer qualify for EIC.

Mr. Chairman and Members of the Committee:
We are pleased to be here today to assist in

Credit (EIC). Our testimony is based on a body
cluding our current work for Chairman William
Governmental Affairs. It is also based on work
filing fraud and the Internal Revenue Service's
essing tax returns.

your review of the Earned Income
of work we have done on EIC, in-
V. Roth, Jr., Senate Committee on
we have done related to electronic
(IRS) annual performance in proc-

BACKGROUND

Originally authorized in 1975, EIC provides assistance to low-income working tax-
payers to offset the impact of Social Security taxes and to encourage them to work.
At various times, Congress has broadened EIC coverage and increased the credit
amount to (1) ensure that EIC amounts would not fall in purchasing power, (2) in-
crease or maintain the progressivity of the tax system, and (3) better ensure that
working individuals would have incomes above the poverty line. As figure 1 illus-
trates, with these changes the overall cost' of EIC is expected to increase more than
five-fold in real terms between 1988 and 1996, when EIC costs are estimated to
total $24.5 billion.

FIGURE 1: GROWTH IN EIC PROGRAM COSTS (FISCAL YEARS 1988-2000)

G Growth in EIC Program Costs
(1988 - 2000)

Millions of dollars (1994)

;0000 27,241 28.0!
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' The cost figures for EIC include the portion of EIC that offsets taxes recipients may owe as
well as any refunds beyond taxes due, which are considered a budget outlay. The cost figures
do not include costs IRS incurs to administer EIC.
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Note: The protection for fiscal years 1996 through 2000 do not include the effect of the re-

cently created ZIC wealth test contained in the Se f.Employed Health Insurance Act of 1996.
Source: Fiscal year estimates from the Preidents' 1990, 1992, 1994, and 1996 budget

The Omnibus Budget Reconciliation Act (OBRA) of 1993 increased the maximum
credit available and the income level at which individuals can qualify for the credit.
For the first time, it granted eligibility to certain low-income taxpayers without chil-
dren. As figure 2 illustrates, the credit gradually phases .in plateaus at a maximum
amount of $3,370 for a taxpayer with two qualifying children in 1996, and then
phases out until it reaches zero. Taxpayers who qualify for EIC receive a credit
against any taxes they may owe and a refund for any amount by which their EIC
exceeds taxes owed.

FIGURE 2: RANGE OF EIC FOR RECIPIENTS WITH TWO QUALIFYING CHILDREN (EFFECTIVE
IN 1996)

GAO Range of EIC for Recipients With Two
Qualifying Children (1996)

Earned Income credit (1994 dollars)

3000

2000II ..

$1 $8,424 $8,425 $10.999 $11,000 $27,000
Range of recipient's Income

Phase in: recipient receives M Maximum range: recipient * Phase out: recipient
$.40 for each $1 dollar of receives fixed $3,370 EIC receives $21? ss for
income each $1 of income

Source: Congressional Research Service.

The Self-Employed Health Insurance Act of 1995 further modified the EIC. Al-
though the overall approach of phasing EIC awards in and out on the basis of tax-
payers' income was not changed, the act incorporated a test which will deny the EIC
to claimants who receive interest, dividends, tax-exempt interest, or positive net
rental and royalty income whose sum is more than $2,360 annually.

NONCOMPLIANCE AND IRS ENFORCEMENT EFFORTS

Noncompliance has been and continues to be a problem with regard to EIC. 2 IRS
has expanded its effort to detect and deter EIC noncompliance.
Extent of Noncompliance

Noncompliance is not a new problem for the EIC. For instance, compliance meas-
urements done by IRS in 1988 estimated that about 42 percent of EIC recipients

2 Noncompliance includes erroneous EIC claims caused by negLigence, mistakes, confusion, and
fraud.

92-781 0 - 95 - 5
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received too large a credit and about 34 percent of the total EIC paid out may have
been awarded erroneously.

Although a current, statistically valid measure of overall EIC lance does not
exist, the results of limited studies and of IRS efforts to enforce tNC suggest that
a significant compliance problem remains. An IRS study of electronically-iled EIC
returns during a 2-week period in January 1994 produced a preliminaz7 estimate
that 29 percent of the returns claimed EIC amounts they were not entitled to re-
oeive--22 percent claiming a credit when they were not entitled to it and 7 percent
claiming too much EIC. The total amount of dollars overclaimed represented about
24 percent of the EIC claims during the 2-week period studied. Thirteen percent of
the returns were judged to contain intentional errors-a surrogate measure of pos-
sible fraud.

Compliance problems in the opposite direction also occurred among EIC claim-
ants. _During 2-week period studied, IRS estimates that about 3 percent of EIC re-
turns claimed less EIC than they should have--amounting to about 2 percent of
total dollars claimed. Researchers also have estimated that between 14 and 25 per-
cent of eligible families in 1990 did not claim the credit. 3

When considering actions to address the EIC's noncompliance problem, the per-
spective of noncompliance problems in other programs may be useul. Whether EIC
noncompliance is higher than for other programs depends in part on what the EIC
is compared to and what is considered in making the comparison.

Within the tax system, the EIC noncompliance rate tends to be high, but is not
the highest. For instance, IRS believes that "informal suppliers-se.Iemployed in-
dividuals who operate on a cash basis-do not report 89 percent of their income.
The self-employed as a group art estimated to underreport their income by 64 per-cent. Of course, these examples are for compliance in reportin come to pay taxes.
In contrast, the EIC is a refundable credit, With most of the funds distributed classi-
fied as federal outlays.

Among federal outlay programs that are similar in size to the EIC and serve simi-
lar populations, noncompliance rates appear to be lower than the EIC's. Pzcording
to state-reported data, in 1992 the Food Stamp program over-issued food stamps to
17.6 percent of applicants. State-reported data also show that the program knder-
issued food stamps to 9.9 percent of applicants. Overall, Food Stamp overpayr, ents
in 1992 represented about 8.2 percent of total benefits paid under the program We
were unable to find an estimate of overpayments to applicants for the Aid to Fan'i-
lies with Dependent Children (AFDC). The AFDC program had overpayments rep-
resenting 5 percentt of total AFDC benefits in that year.

However, the lower noncompliance rates for these programs are associated with
administrative costs that likely are many times higher than those of EIC because
case workers are required to verify the recipients' qualifications or need. In 1993,
AFDC administrative costs represented about 11.6 percent of total AFDC expendi-
tures and Food Stamp administrative costs represented about 12.4 percent of ex-
penditures. EIC administrative costs are not compiled by IRS. However, based on
average processing costs for tax forms and assuming that all of the cost of identify-
ing and investigating fraudulent refund schemes is EIC-related, we believe that EIC
administrative costs may not exceed 1 percent of EIC program costs.
IRS Efforts to Detect and Deter Noncompliance

This filing season, IRS expanded its efforts to ensure taxpayer compliance. In
doing so, IRS used lessons learned from its 1994 study and enforcement experience
to improve its systems of identifying possible noncompliant returns. Verifying Social
Security Numbers (SSN) validity was key to IRS' efforts. IRS checked the validity
of SSNs-expan4ing its efforts this year primarily to emphasize those used for de-
pendents and EIC-qualifying children. As of May 26 1995, IRS had identified 4.3
million instances of problems with EIC and non-EI 6 returns that had been filed
electronically. IRS rejected the tax returns associated with these problems. How-
ever, the number of rejected returns is unknown. 4 As of May 26, 1995, IRS had also
identified over 3 million paper returns that lacked valid SSNs for dependents orEIC-q~yg children. IRS asked a significant portion of the taxpayers to provide
additional proof of eligibility.s

3Yin et al., Improving Delivery of Benefits to the Working Poor: Propo sal to Reform h
Earned Income Tax Crdit Prrm American Tax Policy Institute, Feb. 1994.4 Because a return can be r ftr more than one reasun, the number of notices may exceed
the number of returns IRS does not know how many of these returns were submitted by (1)
persons attempting to defraud the IRS or (2) taxpayers or tax preparers who made mistakes
in recording or transcring SSNs.

5The President's proposal, discussed on page 16, would require EIC claimants to have valid
88Ns for themselves, their spouses, and their EIC-qualifying children. The proposal also re-
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Not surprisingly for such a new initiative, some problems occurred. The expanded
SSN verification procedures for paper returns identified many problem returns, but
some that should have been selected were not. IRS identified approximately the vol-
ume of paper returns with invalid SSNs that it had expected to handle during the
filing season. However, the volume of these returns fluctuated widely among IRS
Service Centers. For example, one Service Center received about 360 percent of its
expected volume, while another received only 61 percent. For the 1995 filing season,

R3 was not able to redistribute the workload among the Service Centers. As a re-
sult, Service Centers used somewhat different criteria for determining which tax-
payers would be asked to provide additional evidence of their EIC eligibility. Com-
puter problems also occurred during the filing season, which caused some returns
not to be selected when they should have been.

In addition, IRS delayed refunds primarily in an attempt to identify SSNs used
on more than one tax return-its duplicate SSN effort. (IRS had identified duplicate
SSNs as a problem during the 1994 filing season.) By May 26, 1995, 6.4 million re-
funds (primarily EIC returns) had been delayed up to 8 weeks.

IRS also experienced some problems as it began checking for duplicate SSNs.
These problems included difficulties in constructing the database to use in identify-
ing duplicate SSNs, poorly organized computer listings that enforcement personnel
found difficult to use, and cumbersome procedures for coordinating the work of dif-
ferent IRS Service Centers. IRS is analyzing the results of this year's initiative, and
plans to make changes for 1996. Further automation of the process is a primary
goal.

The steps IRS took this year seem to have been focused appropriately on current
indicators of problematic returns. However, it is still too early to assess the success
of IRS' new or expanded enforcement initiatives. IRS is conducting a study that
should yield statistically-valid measures of compliance with EIC. This study in-
cludes both electronic and paper returns filed throughout the filing season. The
study should shed light on whether compliance has improved subsequent to the IRS
enforcement initiatives. However, results probably may not be available until fall of
1995.
Additional Efforts Needed

Although some improvement in EIC compliance levels may result from IRS' ef-
forts to better verify EIC claimants' eligibility before processing refunds, IRS cannot
currently verify all eligibility criteria before sending refunds to taxpayers. In the
long run, sound enforcement of EIC may require even better verification of recipi-
ents' eligibility before refunds are made.

We have made several recommendations in the past that could help to make EIC
less of a problem for IRS and taxpayers. As discussed more fully in appendix I,
those recommendations called for (1) eliminating differences between the definition
of a qualifying child for EIC purposes and the definition of a dependent for purposes
of claiming a dependency exemption; (2) encouraging the advance payment option,
whereby persons eligible for EIC can choose to receive it in advance as part of their
paychecks; and (3) moving toward more timely computer matching of employer wage
information with tax return data.

BETrER MEASURING EIC FILERS' RESOURCES TO DETERMINE ELIGIBILITY

Although EIC is intended to provide assistance to the working poor, claimants'
wealth is not taken directly into account in determining EIC eligibility or the
amount of the credit provided-as it is for certain welfare programs. However, the
Self-Employed Health Insurance Act of 1995 created a test of EIC claimants' wealth
that will be effective as of January 1, 1996. This test does not include some types
of income taxpayers may receive.

At Chairman Roth's request, we assessed the changes in overall EIC costs that
might result from including a wealth test and a more comprehensive adjusted gross
income test in determining EIC eligibility and credit amounts. We also evaluated
the administrative implications of implementing these tests.

Generally, to facilitate administration of the expanded eligibility tests, we re-
stricted the income items used in the tests to those that are currently reported in
some form on the individual's income tax return. For the wealth test, we analyzed
asset-derived income such as taxable interest and dividends, tax-exempt interest, es-
tate and trust income, rental income, and capital gains. For the expanded adjusted
gross income test, we first analyzed the impacts of including nontaxed Social Secu-

quests authorization to use a simplified procedure to handle returns lacking such 8SNs. This
proposal may not assist IRS in dealing wig invalid dependents' SSNs.
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rity income, tax-exempt interest, and nontaxed pension distributions in the tax-
payer's EIC-adjusted gross income. At Chairman Roth's request, we subsequently
added child support payments--which do not currently appear on any IRS form-
to the income items.

After we discussed the results of our initial review of the asset-derived income on
tax returns that could be included in a wealth test, the potential magnitude of
change in ETC payments that would result, and the administrative issues associated
with incorporating such a test into EIC, Senator Roth requested revenue estimates
o wearing the next 6 years from the Joint Committee on Taxation. The Joint Commit-
tee estimates indicated that potential savings were significant, but that they varied
depending on the types of income included in a wealth test and the threshold used
to disqualify EIC claimants.

We similarly analyzed the effects of expanding taxpayers' adjusted gross incomes
for EIC purposes to include nontaxed Social Security income, tax-exempt interest,
and nontaxed pension distributions. For child support payments, we reviewed the
administrative issues associated with including such income in an expanded ad-
justed gross income test. According to Joint Committee on Taxation estimates, ex-
panding adjusted gross income to include nontaxed Social Security income, tax-ex-
empt interest, and nontaxed pension distributions could yield $1.45 billion in EIC
savings in fiscal year 1997. Adding child support payments to the expanded ad-
justed gross income would increase those savings by another $686 million according
to Joint Committee estimates.

A disadvantage of an indirect wealth test or an expanded adjusted gross income
definition is that both would add to EIC's complexity and administrative burden.
Complexity, which has been a continuing EIC issue, can lead to increased errors
and dissuade deserving taxpayers from claiming the credit. Of those potential
changes to EIC criteria that we analyzed, adding child support to adjusted gross in-
come likely would cause IRS the greatest administrative problems, because IRS does
not have a ready way to verify such income.

There also are significant limitations in measuring potential EIC recipients' ac-
tual wealth by the income they reported on tax returns. For instance, this test
would not measure the value of such taxpayer assets as capital stock funds that
yield little, if any, annual income. These limitations could raise concerns that tax-
payers with similar wealth could be treated differently for EIC.

The President's Budget proposals for fiscal year 1996 also included a change in
EIC eligibility criteria-that EIC be denied to anyone whose aggregate interest and
dividend income exceeded $2,500. The $2,500 threshold was to be indexed for infla-
tion. The President's proposal was incorporated into H.R. 831. During congressional
consideration of the bill, the test was modified. As ultimately ass the test will
deny EIC to claimants who receive more than $2,350 annually in interest divi-
dends,. tax exempt interest, or positive net rental and royalty income. The $2,350
threshold will not be indexed for inflation. Options for widening asset-derived in-
come included in the test include using net estate and trust income, net capital
gains, and lower threshold levels. Adopting an expanded definition of taxpayers ad-
justed gross incomes also remains as an option for taking taxpayers' resources more
fully into account when determining EIC eligibility and credit amounts. '

ILLEGAL ALIEN RECIPIENTS

The Internal Revenue Code does not prohibit illegal aliens from receiving ElC, if
they meet the prescribed eligibility requirements. However, illegal aliens cannot be
employed lawfully in the United States. Because EIC is intended in part to encour-
age employment, it works at cross purposes to the prohibition on employment of ille-
gal aliens.

Although no one knows how many illegal aliens may be claiming and receiving
EIC, IRS officials estimated that a minimum of 160,000 taxpayers, out of about 8.7
million who filed paper returns claiming EIC in 1994, were likely to be illegal
aliens. 7 IRS expected most of these refunds to be denied because taxpayers likely

GT hess options are discussed in our report, Earned Income Credit: Targeting to the Workting
Poor (GAO/GGD-96-122BR, March 31, 19or.

'IRS officials made this estimate based on their enforcement experience and the number of
taxpayers entering a code '205(cr instead of an SSN for their qualifying child. EIC claimants
are required to provide an 88N or taxpayer identification number for themselves and their
quaifyig children. The designation 206(c) is often used by taxpayers to indicate they are not
eigble to receive an 8SN. Due to a change in how data are compiled IRS no longer separately
identifies the number of 206(c) codes entered by taxpayers in place of SSNs.
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would not support their claims by verifying that the qualifying child met the age,
relationship, and residency requirements.

Some unknown portion of returns may also be filed by illegal aliens who use SSNs
elo n to other individuals. If successfully implemented, IRS' new efforts to de-

a that are invalid or have been used on more than one tax return should
reduce the number of illegal aliens as well as U.S. citizens incorrectly receiving EIC.

A Senate bill introduced by Senator Roth in 1994 and the administration a pro-
posed Tax Compliance Act of 1995 (H.R. 981 and S. 453) would deny EIC to illegal
aliens. The administration's proposal would require that all EIC claimants provide
SSNs that are valid for employment in the United States for themselves their
spouses, and their EIC-qualifyng children. Because illegal aliens do not qualify for
SSNs that are valid for employment in the United States, they would not be able
to receive EIC. The administration's proposal would permit IRS to use streamlined
Procedures to enforce the requirement that EIC claimants have valid work-related

The administration estimates that requiring all EIC recipients to provide valid
work-related SSNs and using streamlined procedures to enforce this requirement,
would yield about $40O million in savings in fiscal year 1997.

Mr. Chairman, this concludes my prepared statement. My colleagues and I would
welcome any questions that you or Mem rs of the Committee may have.

APPENDIX I

WHAT COULD BE DONE TO MAKE EIC LESS OF A PROBLEM?

Refundable credits, like EIC, pose a challenge for tax administrators. In addition
to the concerns about fraud, there also is concern that not all those eligible for EIC
are receiving it. We have made several recommendations in the past that could help
to make EIC less of a problem for IRS and taxpayers.

The definitions of a qualifying child for purposes of claiming EIC and of a depend-
ent for purposes of claiming a dependency exemption are not the same. A key dif-
ference in the two definitions is the requirement, for purposes of claiming a depend-
ency exemption, that the taxpayer provide over 50 percent of a dependent's support
(usually referred to as the "support test"). There is no support test in the definition
of a qualifying child for EIC purposes. We addressed this problem in a March 1993
report in which we analyzed four alternatives to simplify the laws on dependent ex-
emptions, including two that would change the support test. 3 On the basis of our
analysis, we recommended that Congress consider enacting legislation that would
substitute a residency test similar to that used in the EIC program for the depend-
ent support test when the dependent lives with the taxpayer.

A second issue is the timing of payment. Persons eligible to receive EIC can
choose to receive it in a lump sum payment after filing a tax return or in advance
as part of their paycheck. In February 1992, we reported that fewer than 1 percent
of EIC recipients in 1989 took advantage of that second option. 9 Althou.h use of
the advance payment option would help taxpayers benefit from the credit sooner
it could also create problems for IRS if persons receiving the advance payment filed
a tax return later but did not report that they had received the credit in advance.
Under IRS' returns processing procedures in place at the time we did our review,
those persons could receive the credit again as a lump sum payment. We rec-
ommended that IRS take various steps to (1) better ensure that eligible taxpayers
are aware of the advance payment option and (2) prevent those who take advantage
of that option from receiving the credit a second time. IRS has taken steps to better
publicize the availability o the advance payment option and is manually checking
for duplicate payments of EIC. Advance EIC remains, however, a rarely used op-
tion-as of May 26, 1995, about 1 percent of EIC recipients had reported using the
advanced EIC for tax year 1994.

With respect to fraud on electronically filed returns, we recommended in Decem-
ber 1992 that IRq work toward electronically matching employer wage information
with electronic return data. 1o As of June 1995, IRS had not implemented our rec-
ommendation largely because that kind of match is currently beyond IRS' computer
capabilities. Currently, employer wage information other than that provided by tax-
payers is not available to IRS until after it has processed taxpayers' returns. This

$Tax Administration: Erroneous Dependent and Filing Status Claims (GAO/GGD-93-60,
March 19, 1993).

9Earned Income Tax Credit: Advance Payment Option Is Not Widely Known or Understood by
the Public (GAO/GGD-92-26, Feb. 19, 1992).

IOTna Administration: IRS Can Improve Contrlo Over Electroni Filing Fraud (GAO/GGD-
93-27, Dec. 30, 1992).
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is because of the time it takes to verify the information and correct any errors.'
IRS has begun to test the possibility of getting partial year's wage information from
the states and using it as a means of verifying that the taxpayer is employed and
as a source of information on the taxpayer's amount of earned income.

PREPARED STATEMENT OF GEORGE K YIN

Mr. Chairman and Members of the Committee:
Thank you for inviting me to testify before your committee on the earned income

tax credit (EITC) program. I am a consultant to the Treasury Department's Task
Force on Tax Refund Fraud, and have performed research on the EITC under the
sponsorship of the American Tax Policy Institute, a nonpartisan organization inter-
ested in promoting sound tax policy, but I appear before you today m my individual
capacity and not as representative of any group.

The purpose of my testimony is to explain how the EITC program can be reformed
to accomplish its objectives more effectively and efficiently.

A. OBJECTIVE AND GROWTH OF THE PROGRAM; THE CONTINUING PROBLEM OF
NONCOMPLIANCE.

The EITC program provides cash assistance to low-income working families by
means of a refundable income tax credit. The program is intended to rebate the pay-
roll taxes of such families and to provide them with greater income security and a
work incentive, all very laudable goals. As a result, since its inception, the program
has benefited from broad, bipartisan support and, particularly over the last ten
years, it has grown tremendously fast. The following table compares the growth in
total federal expenditures for the major means-tested income-support programs be-
tween 1986 and 1996:

GROWTH IN FEDERAL EXPENDITURES FOR MEANS-TESTED INCOME-
SUPPORT PROGRAMS, 1986-96

Total Federal Expenditures and Growth Rates
196 1993 1966-93 in. 1996 1986-96

Prram spedin spndigspending increase
_ _ _ _ _ _ _ _ _ (pr.) (proj.)

EITC ................................. 2.0 13.2 560% 26.1 111656%
881 ................................... 9.5 20.3 114% 27.0 184%
Food stamps ..................... 12.5 24.8 98% n/a n/a
AFDC ................................ 9.2 13.8 50% 14.8 61%

Source: U.S. House Comm. on Ways & Means Overview of Entitlement Programs: 1994 Green Book. Back.
gfround Material and Data on Programs Within tIe Jurisdiction of the Committee on Ways and Means (Comm.

Prnt194 a 22 Tble 6.26), 38 Tbe-21). 704 (Table 16-13), 782 (Table 18-1i). All spending figures
- are in billion, of dollars uraduated for inflation.

The table indicates that since 1986, the EITC program has grown far faster than
all of the other major means-tested income-support programs, with the nominal
growth in the EITO program between 1986 and 1996 projected to be over 1000 per-
cent. According to these figures, by 1996, federal spending for the EITCprogram
will be over one and one-half times as much as the federal Share of the AFDC pro-
gram.

Unfortunately, the strong support for the program and its rapid growth have not
been accompanied by close scrutiny of its basic design and operation, with predict-
able consequences. There is not yet any reliable data on noncompliance rates follow-
ing the major changes to the program enacted in 1993 and first effective in 1994
and subsequent years. But in a study of EITC-related returns filed for tax year
1993-when the EITC program was considerably smaller than its projected 1996
levels-the IRS found an excessive EITC claim rate of about 26 percent (by dollars
excessively claimed) and 38 percent (by number of excessive claims), and an

" Under the Electronic Management System-one of many planned components of Tax Sys-
tems Modernization-IRB expects to electronically receive tax returns tax information docu-
ments (like W-2s) and correspondence. Electronic transmission of W. would enable IRS to
more quickly veri and correct the information, thus offering the possibility of having that in-
formation available to match with data being reported on electronic returns.
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underclaim rate of about I percent (by dollars) and 6 percent (by claims).' If the
rate of underclaims represents a very rough indication of the level of inadvertent
taxpayer error, these figures suggest an extraordinarily high intentional error rate,
in the range of 25 percent of dollars claimed and 32 percent of total claims. 2 Al-
though the 1993 tax year study only involved a small sample of tax returns claiming
the EITC and filed electronically during two weeks in January, 1994, the results
are consistent with those of earlier IRS studies conducted in 1982, 1985, and 1988.
In short, the program has grown very large very quickly, probably too quickly for
any agency to administer effectively.

IRS Commissioner Richardson ias expressed some optimism that studies con-
ducted earlier this year of the 1994 tax year will reflect a declining EITC error
rate.3 But whatever the latest statistic, design features of the present program vir-
tually guarantee continuing administrative difficulties in the future. Those features
include-

* a sizable cash benefit potentially available to any taxpayer willing to file a
claim and to certify himself or herself as eligible;

" administration of the program by an agency, the IRS, whose mission has not
traditionally included the delivery of welfare-type benefits;

" the existence of tax laws and administrative procedures designed to prevent un-
derstatements of income, not overstatements;

" a complex but largely unsupervised claims process involving claimants with rel-
atively low levels of education;

" eligibility rules based in part upon complicated family composition and respon-
sibility issues; and

" constantly changing eligibility standards.
In the following sections, I describe how major reform of the program holds out

the possibility of accomplishing its objectives more effectively and with less govern-
ment waste.

B. PROVIDING SOME PORTION OF THE EITC BENEFIT AS A DIRECT GOVERNMENT
EXPENDITURE.

Most analysts believe that although the tax system promotes higher participation
in a welfare-type program like the EITC, the potential for noncompliance is also
greater. In other words, the tax system transfers benefits pretty effectively, both to
those entitled to the benefit and, unfortunately, to those not so entitled. Indeed, in
some research I recently completed with several others, we tentatively arrived at
exactly that conclusion. Compared to programs like AFDC and food stamps, we
found that the EITC program has a higher participation rate but also a higher non-
compliance rate.4 Thus, if Congress is willing to sacrifice some participation in ex-
change for improved compliance, it ought to reconsider whether the tax System is
the appropriate vehicle to deliver the welfare element of the EITC benefit.

I realize that providing even some part of the EITC benefit as a direct govern-
ment expenditure rather than through the tax system is contrary to much academic
thinking and would have its drawbacks. After all, the tax system is thought to pro-
mote participation, eliminate the stigmatizing effect on pgram beneficiaries, and
provide benefits with lower administrative costs than a direct expenditure pro-

' See Hearing Before the Senate Committee on Finance on the Earned Income Tax Credit Pro-
gram, 104th Gong., 1st Seas. (1995) (statement of Margaret Milner Richardson, Commissioner
of Internal Revenue) [hereinafter Richardson Finance Committee statement] at Appendix ,p.5.

2In its preliminary analysis of the same returns involved in the study, the IRS estimated the
intentional error rate to be 12 percent of dollars claimed and 13 percent of total claims, still
remarkably high figures. See US. Genl Acctg Ofc., Earned Income Credit: Taeting to theWorking Poor, GAO/GGD-95-122BR (March 1995), p. 15. These estimates were largely based
upon th)e subjective assessment of the reviewing IR agent as to the reason for the error, see
Richardson Finance Committee statement, note 1, at Appendix, p.3, and were not updated in
Commissioner Richardson's latest testimony.

3See Hearings Before the Senate Committee on Governmental Affairs on the Administration,
Design, and Effectiveness of the Earned Income Tax Credit, 104th Cong., 1st Sees. (1996) (state-
ment of Margaret Milner Richardson, Commissioner of Internal Revenue), at 13-14.

4We found the EITC participation rate in 1990 to be beween 75 and 86 percent, or more than
recent participation estimates of beween 62 and 72 percent for AFDC and- beween 54 and 66
percent for food stamps But an EIMC ineligibility rate of around 32 percent was considerably
higher than excessive claim rates of six percent for AFDC and 7.3 percent for food stamps in

1T 1990. See George K Yin, John Karl Scholz, Jonathan B. Forman, and Mark J. Mazur, Im-
ro the Delivery of Benefits to the Working Poor. Proposals to Reform the Earned income
ax Ciit Program, 11 Amer. J. Tax Policy 225, 244, 252-63 (1994).
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gram.5 But after 20 years of experimentation, the disadvantages of delivering thewelfare element of the EITO through the tax system- are also increasingly evident.
Asico from compliance considerations, here are some additional reasons to favor de-
livety through an expenditure program:

1. Consolidation of budget responsibility.-Under current law, budget re-
sponsibility over welfare-type programs is dispersed-the EITC, for example, is pro-
vided through the federal tax system whereas welfare benefits are provided as direct
federal and state expenditures. The dispersal of responsibility may promote a waste-
ful use of government resources. For example at a recent Senate hearing, a witness
testified that welfare caseworkers may actually encourage welfare recipients to file
exaggerated EITC claims in order to maximize the amount of EITC benefit available
to them. 6 Qui'te clearly, there would be no incentive for that particular form of non-
compliance if budget responsibility over the EITC program were consolidated with
that of other welfare programs.

More generally, Congess is presently considering the conversion of various enti-
tlement programs benefiting low-income households into block grant programs to be
administered by the states. In that consolidation effort, Congress ought not to over-
look the EITC program. As currently designed, the EITC program is an open-ended
entitlement program administered by the federal government. Claimants meeting
the conditions of the tax statute and, indeed, far too many who don't meet those
conditions, are "entitled" to the EITC cash benefit. t may well be that Congress
wants to confer "preferred" status on the EITC program and maintain its entitle-
ment nature. But that judgment should be made affirmatively, and not by default
due to the fact that the program is part of the tax system. If integrated with the
welfare system, the EITC program could be a valuable source of funds to finance
work initiatives to be administered by the states.

2. Elimination of duplicate government bureaucracies.-Perhaps the most
important group of EIT recipients are those who are still receiving some amount
of welfare benefits. They are likely to be very poor, yet may be trying to work them-
selves off of welfare. Unfortunately, such families must encounter two bureacracies,
the IRS and the welfare system, to receive the benefits to which they are entitled.
Indeed, because of the EITC program, the IRS is gradually duplicating the large and
well-developed bureaucracy already in existence in the welfare system to deal with
questions of eligibility. Integration of some portion of the EITC program with the
welfare system would eliminate this wasteful duplication of tasks.

To illustrate the problem consider the rough "wealth test" recently enacted by
Congress as a condition for EITC eligibility. 7As this committee well knows, welfare
propams have long contained far more precise (and restrictive) wealth and asset
limitations for welfare eligibility.' It would be much more efficient for a single bu-
reaucracy to administer appropriate wealth and asset restrictions for both types of
benefits under a single set of rules.

In fact, if it is not soon consolidated with welfare programs, I predict the EITC
program will shortly require more refinements requiring the use of further IRS re-
sources. For example, some of my law students this past year, some with respon-
sibility for young children and some without, discovered that working for six to eight

3 See Hea' Before the Senate Committee on Finance on the Earned Income Tax Credit Pro-
gram, 104th Cong., 1st Seas. (1995) (statement of Lynda D. Willis, Assoc. Dir., Tax Policy and
Admin. Issues, Gen'l Gov't Div. U.S. Geni Acctg. Ofc.) [hereinafter Willis statement] at 7-8 (ad-
ministrative costs of AFDC anA food stamps constituted about 12 percent of program expendi-
tures whereas costs to IRS in administering EITC program ma not exceed one percent of total
expenditures). The administrative costs of the EITC program, however, include not just the ex-
penses to the IRS of processing and investigating claims but also (1) compliance costs to EIT
recipients, both in terms of time spent and money paid for tax return preparation (cf. Joel
Slemrod and Nikki Serum, The Compliance Cost of the U.S. Individual Income Tax System, 37
Nati Tax J. 461 (Dec. 1984)); (2) compliance costs to non-EITC recipients, who bear the burden
of dealing with longer, more complicated tax forms and instructions; (3) the cost of benefits erro-
neously paid to ineligible EITC recipients as a result of their noncompliance; and (4) the loss
resulting from greater public disrespect for the tax system because of the well-publicized high
levels of EITC noncompliance. Further, as discussed later in the text, the duplicaion of costs
already incurred by other parts of t bureaucracy would seem, in any event, to be wasteful.

6 See Heari Before the Senate Committee on Governmental Affairs on the Administration,
Design, and Efftveness of the Earned Income Tax Credit, 104th Cong., 1st Ses. (1995) (state-
ment of Donald 1. Huston).

7 8ee the Self-Employed Health Insurance Act of 1995, P.L. 104-7, § 4 (1996) (denying the
EITC to taxpayers whose combined taxable and tax-exempt interest, dividends, and positive
non-business rents and royalties for the taxable year exceed $2,350).

'For example, AFDC recipients generally may not have more than $1,000 in resources, not
includi the value of their home and certain other basic maintenance items. See 42 U.S.C. I
602(aXB) (1994); 45 C.F.R. I 233.20(aX3Xi)(B) (1993).
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weeks during the summer at Wall Street law firms made them newly eligible for
the EITC benefit. This is a surprising result given the high rate of compensation
for their work, the $80,000 per year or more some of them wll earn right after grad-
uation, the support provided to some of them by relatives and friends while in
school, and the potential of such support available to some of them from theirwealthy families. Yet because EITC eligibility relies upon the income of the tax fil-
ing unit, which does not include household or parental resources and income (other
than income of a spouse), and considers only current levels of annual income, my
students are eligible for the benefit. In contrast, most welfare programs at least con-
sider the income and resources of other persons in the same household as the recipi-
ent in determining eligibility, make eligibility decisions based upon monthly infor-
mation, and bar certain full-time students from receiving benefits altogether.

Let me make plain to the committee that I am not urging enactment of a new,
"anti-law student" condition to EITC eligibility although that may be the unin-
tended consequence of my testimony. I am simply using the example as an illustra-
tion of the type of refinements to the EITC, program that may be necessary if Con-
gress really wants to target that benefit for the truly deserving. Why require the
IRS to enforce all of those rules when they already exist and are being implemented
by comparable spending programs?

3. Improving the effectiveness of work incentives.--A final factor concerns
the effectiveness of the EITC as a work incentive, and here, let me relate to the
committee a recent experience I had observing a low-income taxpayer being pro-
vided tax return assistance by a VITA volunteer. At the outset, the taxpayer ex-
pressed concern that because she had had only a small amount of taxes withheld
during the year, she might owe some money to the IRS. After examining her situa-
tion, the VITA volunteer proceeded to inform her that she was entitledFto about a
$2,000 refund from the IRS. Mr. Chairman, I wish I were capable of describing for
you the look on that woman's face.

Now that was obviously a very pleasant piece of information for the volunteer to
convey and the taxpayer to receive. But I kept thinking about the work incentive
effect of the $2,000. Did the money have any effect on her decision to work, or to
continue and increase her work effort? Or was it perceived simply as a return of
overwithheld taxes, a product of the VITA volunteer's ingenuity, or as former CBO
director Robert Reischauer once commented, a windfall like a winning lottery tick-
et, 9 all of which might, in fact induce less work in the future? In short, because
the EITC benefit is delivered through the tax system, which is a mystery to most
Americans, because well over half of EITC recipients obtain some type of -Assistance
in filing their tax return, and because virtually all recipients obtain the benefit as
a lump sum rather than periodically in their paychecks it is not at all clear what
the recipients comprehend when they receive their EIT check, with resulting un-
certainty as to the labor supply effect of the credit. 10 If the benefit were provided
as a direct expenditure, the critical link between work and reward could be made
more clear.

C. REDESIGNING THE EITC PROGRAM WITHIN THE TAX SYSTEM.

Assuming the EITC benefit will continue to be provided through the tax system
what other design changes might eliminate waste and improve its effectiveness.
Here are two ideas. First, Congress could replace much of the program with an ex-
emption from the payment of payroll taxes on the first $5,000 or $10,000 of wages."
The exemption might apply to the employee or the employer's portion of those taxes,
or both. As this committee knows the EITC originated in part as an effort to rebate
to low-income workers the payroll taxes collected from them. Instead of collecting
such taxbs and then trying to return those amounts to workers in the form of the
EITC, it would make much more sense simply to refrain from collecting the payroll
taxes in the first place.

The beauty of this idea is that an exemption could be easily administered by em-
ployers through an adjustment to the payroll tax withholding tables. Taxpayers
would not need to file returns to get the benefit-the ultimate simplification for
them--so participation levels would be high. Further, the link between work and
reward would be more evident because the benefit would arise in each paycheck
rather than as a lump sum at the end of the year. Finally, compliance could be ex-

9 See Steven Mufson, Clinton's Social Safety Net: A Bigger Tax Credit, Washington Post, Mar.
6,1993, pAl.ois; U. t Comm. on Tax'n, Present Law and Issues Relating to the Earned Income Tax
Credit (JCX-24-96), June 7 1995, at 11.

See George IL Yin & Jonathan B. Forman, Redesigning the Earned Income Tax Credit Pro-
gram to Prve More Effective Assistance for the Wo &agPoor, 59 Tax Notes 951 (1993).
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p to be very high because there would be no net cash benefit being transferred
by the government back to taxpayers. Hence, the incentive to commit fraud to ob-
tain the benefit would not be nearly as strong as under the current program.

To be sure many in Cones might be fearful of tampering with the Social Secu-
rity system. They might object to a proposal that decouples the link between Social
Security taxes and benefits. The reality however, is that for low-income workers,
the EITC program has already decoupled the link between taxes and benefits. Such
workers ostensibly pay Social Security taxes, and thereby become entitled to Social
Security benefits, even though the EITC payment completely reimburses them for
their Social Security contributions. They, in effect, pay no Social Security taxes yet
are entitled to receive Social Security benefits. My proposal is simply to accomplish
the exact same result but in a direct fashion, by not collecting the Social Security
taxes in the first instance.

Another reform idea is to provide some of the EITC benefit to low-income workers
through their employers. ' 2 For example, a tax credit could be awarded to the em-
plo ,er of certain qualifying workers. The theory is that the same general trans-
action-the hiring and compensation of a qualifying worker--can be subsidized by
providing a direct benefit to either the employer or the worker in the transaction
if the benefit is capitalized in the compensation arrangement.

Once again, the advantage of this idea would be to simplify administration of the
program. It would be easier to administer because of- the far fewer numbers of em-
ployers than workers. Further, employers are more used to dealing with the M
than are low-income workers so t.hot at least noncompliance due to unintentional
errors should be reduced. Finally, the greater dollar amounts involved per-employer
rather than per-worker would make IRS enforcement efforts more cost-effective. In
a sense, this idea would convert part of the EITC program into a mini-block grant
program to be administered by the business community rather than by the federal
government.

True, the experience with a similar employer tax credit, the targeted jobs tax
credit (TJTC), has not been very positive. But a number of features unique to the
TJTC program-its start and stop history, the limited duration of the subsidy to a
portion of first year wages, the highly targeted nature of the subsidy directed to-
wards individuals like ex-convicts who are undoubtedly the subject of negative
stereotyping, to name a few--may help to explain that program's ineffectiveness. In
contrast, a broadly applicable, employer-based subsidy program which is permanent
has the potential for avoiding many of the TJTC's pitfalls.

D. DISENTANGLING THE EITV PROGRAM.

Perhaps the optimal reform would be to disentangle the various components of the
EITC program and to divide the program into its natural pieces. For example, a
small part of the EITC benefit would fit comfortably within the tax system because
it reduces income taxes otherwise due. Another part, intended to offset the tax-
payer's payroll tax liability, could be provided more efficiently by means of a payroll
tax exemption. Still another part, intended to provide additional income support for
very poor workers who also receive welfare benefits, might be delivered through the
welfare system. Finally, the portion of the benefit designed to subsidize children
could be incorporated into a per-child tax credit or an expanded dependency exemp-
tion.

E. SMALLER CHANGES TO THE DESIGN OF TH EXISTING PROGRAM.

Finally, let me offer the committee four additional suggestions to improve compli-
ance without a major redesign of the EITC program.

1. Probably the single best step Congress can take to curb noncompliance without
a major change is to restrain the growth of the program and the amount of benefit
provided. Under current law, the size of the benefit available from the program no
longer bears any relationship to taxes owed by the person making the claim. Accord-
ngly, given our self-assessment tax system, it is just too easy to file a fraudulent

claim that is virtually undetectable by the IRS.
For example, by 1996, an individual with two or more qualicyinghildren who re-

ports $8,000 in self-employment income would be entitled to an EW .T benefit of 40
percent of that amount, or $3,200. If that amount were reported, the individual
would owe a self-employment tax of about $1,200, but no income taxes. By reporting
that income, therefore, the individual would receive a net cash benefit from the gov-
emnment of about $2,000 ($3,200-$1,200) plus Social Security retirement credit.

I ISee Yin et al., note , at 286-94.
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There is therefore a strong Incentive in certain cases to falsify the existence of in-
come. 13

Could the IRS easily establish that the individual in fact earned less than the
amount of income reported? No. The tax laws and administrative procedures are
generally designed to ferret out income understatement cases, not the reverse situe-
tion of possible overstatements of income. Information filing, for example, permits
the Il to verify that taxpayers do not omit items of income on their returns.
But if taxpayers voluntarily report more income than their paper trail might sug-
gest, there is little the IRS can do to detect an error in the absence of a full-scale
audit. 4

2. A second suggestion is to change the program so that the size of the EITC bene-
fit is determined based on income amounts that can be easily verified by the IRS.
For example, the benefit could be calculated as under current law, as a percentage
of earned income, but only earnings repor:ei on a W-2 form would qualify. Further,
the EITC award to a taxpayer mgnit e elayed until the IRS receives a matching
and verified copy of the W-2 from t e employer. This rule would preclude a taxpayer
from getting any EITC based on self-employment income and various other forms
of earned income, all items difficult for the IRS to verify, as well as earnings listed
on a fabricated employee or employer W-2 form. This change would also simplify
the process of claiming the credit for all taxpayers.

According to the GAO, the IRS does not currently have the computer capability
to match employer-provided wage information with taxpayer-provided information
prior to the normal processing of the taxpayer's return., 5 Thus, this suggestion
would result in some delay in the portion of a taxpayer's refund relating to the
EITC. Delaying EITC payments is clearly undesirable, and every effort should be
made to accelerate the IRS's matching capability. It should be borne in mind, how-
ever, that some part of the EITC population voluntarily chooses to delay their re-
ceipt of the benefit by electing not to obtain the credit through the advance payment
option. 16 Thus, a brief delay in benefit payments may not be as objectionable as firstappears.

3. A third suggestion is to require as a condition of receiving the EITC that a tax-

payer reside with a qualifying child for substantially all of the taxable year rather
than for just more than half of the year. Under current law, the qualifying child
requirement is the source of much confusion and potential fraud. More than one tax-
payer, or the wrong p...ayer, may try to claim a particular child, and some tax-
payers even claim fictitious children. This change would do nothing to curb the
claiming of fictitious children, but it would provide a more easily verifiable test, and
would clear up some of the confusion arising in situations where a child lives in sev-
eral different homes in the course of a year. Unless a child resided with the tax-
payer for substantially all of the taxable year, no credit would be available to the
taxpayer.

4. Finally, Congress ought to consider barring the claiming of the EITC on elec-
tronically filed tax returns. Just as a burglar is going to burglarize the most vulner-
able house on the street, those of a criminal mind are constantly casing the soft
spots in our federal tax and transfer system. Surely one of the most vulnerable

'3See C. Eugene Steuerle, Two Problems with the New Earned Income Tax Credit, 48 Tax
Notes 1691 (1990); C. Eugene Steuerle, The "Superterranean Economy," 51 Tax Notes 647
(1991); C. Eugene Ateuerle, The IRS Cannot Control the New Superterranean Economy, 59 Tax
Notes 1839 (1993).
14The concern about the potential overreporting of income may be more than just theoretical.

In its final report of the 1993 tax year study, the IRS discovered an interesting "bubble': com-
pared to all EITC claimants for the year, a hier percentage of those sampled (early electronic
flers claiming the EITC) reported AGI in the$ 10,000 to $15,000 range. See Richardson Finance
Committee statement, note , at Appendix, p.7. For 1993, the maximum credit was available to
taxpayers with income between roughly $8,000 and $12,000. Thus, if one assumes that early
electronic filers are more likely to be noncompliant than the general filing population, the bub-
ble may reflect an effort by taxpayers to report income levels producing the maximum EITC
benefit.

The IRS report also indicated that compared to all EITC claimants, a much smaller percent-
age of those sampled reported having any schedule C business income. Id. This statistic may
simply evidence the inability of t yers with schedule C income to file returns very early in
the filing season. From a noncompliance standpoint, it suggests that if the taxpayers samp led
erroneously reported income in the maximum credit range, they may have utilized falsifiedW.
2 forms to accomplish their objective.

'.'See Willis statement, note, at 20.
6According to the GAO, despite many steps recently taken by the IRS to publicize and en-

courage the availability of the advance payment option, as of May 26, 1995, only about one per-
cent of EIM recipients had reported using the option for tax year 1994. See Willis statments
note , at 19. No aoubt, some significant percentage of those not using the option still are not
aware of it, but its lack of use must also reflect some degree of taxpayer preference.
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points is the receipt of EITC money through an electronically filed return. The speed
with which a fraudulent claim may be processed and awarded makes that trans-
action a particularly appealing one to criminals.

To be sure the IRS has taken im rtant steps during this filing season to curb
fraud effected through electronic filng, and Congress should probably await an eval-
uation of the IRS's latest efforts before barring electronic EITC claims altogether.
But there is no strong policy reason to expedite EITC claims, particularly if doing
so makes the system more susceptible to fraud.

I recognize that the IRS, tax preparation services, and certain financial institu-
tions may all object to a complete bar of electronically filed EITC claims. The short
answer to those in the private sector is that they are not the intended beneficiaries
of the EITC program or of electronic filing. If their incidental benefits are limited
by this change, so be it. As to the IRS, I think the burden is on them to establish
sufficient control over the problem to justify the continued availability of electronic
filing in this area.

Mr. Chairman this concludes my prepared statement. I am happy to entertain
any questions of the committee and would be pleased to work with you and your
staff to develop appropriate legislative changes in this area.



COMMUNICATIONS

STATEMENT OF THE AMERICAN INSTITUTE OF CERTIFIED PUBLIC
ACCOUNrANTS

INTRODUCTION

The AICPA is the national professional organization of CPAs, with more than 320,000 members.
Many of our m be are tax practitioners who, collectively, prepare income tax returns for lionss
of Americans.

The AICPA urges that simplification of the tax system be made a legislative priority. In particular,
the EITC is an arm in critical need of simplification.

We strongly urge the Committee and Congress to re-write the EITC rules to be understandable and
usable by the taxpayers that this provision is intended to benefit - low-income wage earners. This
group of taxpayers generally lacks the ability to deal with complex tax laws and is unable to pay for
tax preparation assistance. The AICPA welcomes proposed changes to make the credit more
effective and offers several suggestions.

BACKGROUND ON THE EITC

The refundable EITC was enacted in 1975 with the policy goals of providing relief to low-income
families from the regresve effect of social security taxes, ad imprvi work incentives among this
group. According to the IRS, EITC rules affect almost IS million individual taxpayers.

Over tho last few years, the number one individl tax return error discovered by the IRS during
return pressing has been the EITC, including the failure of eligible taxpayers to claim the EXTC,
and the use of the wrong income figures when compjun the EITC. The frequent changes made
over the past twenty years contribute greatly to the credis high error and noncompliance rates.

In &ct, thecredit hasbeenchanged 10times (1976, 1977, 1978,1979, 1984,1986, 1988,1990, 1993
and 1994). The credit now is a nightmare of eligibility tests, requiring a maze of worksheets.
Computation of the credit arrently requires the taxpayer to consider

* 9 eligib ta equ iemet
* the number of qu&*s children - taking into account relationship, residency, and

age tests;
* the taxpayses earned income - taxable and non-taxable;

S thresmld amounts;
* Phase Out rates and
* ~~,awin cetrates.

As part o R. 831, the Homse passed last wek and the Scat is cutl coniding a noew factor
in detainii V d~gflt - the amount of Interest and dividends, tax-exempt Interest~ and net rental
and royalty in recved by a taxpayer, even if total incom is low enough to othewis warrant
eligibility for the EfTC.

(117)
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To claim the credit, the taxpayer may need to complete:

N a checklist (containing 8 complicated questions),
a a worksee (which has 9 steps),
* another worksheet (if ther is self-employment income),
* a schedule with 6 lines and 2 columns (ifqualifying children are claimed); and
* usually, the normal Form 1040 (rather than Form 1040EZ).

For guidance, the taxpayer may refer to 7 pages of instructions (and 39 pages of IRS Publication
596). The credit is determined by muliplying the relevant credit rate by the taxpayers earned income
up to an earned income threshold. Th credit is reduced by a phaseout rate multiplied by the amount
of earned income (or AGI, if less) in excess of the phaseout threshold.

While Congress and the IRS may expect that the AICPA and its member can comprehend the many
pages of instructions and worksheets, it is unreasonable to expect those individuals entitled to the
credit (who will almost certainly NOT be expert in tax matters) to deal with this complexity. Even
our member who tend to calculate the credit for taxpayers as part of their volunteer work, find this
area to be extremely challenains In fact, we have found that the EITC process can be a lot more
demanding than completing the Schedule A - Itemized Deductions, which many of our members
complete on a regular basis for their clients.

Our anAlyS RgeSs that most of the EITC complexity anss from the definitional distinctions in this
area. While each departure from definitions used elsewhere in the Code can be understood in a
conte ofa a specific leslative pupos the am of all the definitional variances causes
this Code section to be unmanseable by taxpayer and even the IRS. We recognize that many of

the additions and restrictions to the credit over the years were for laudable purposes. However, the
rules are so complex that the group of taxpayers to be benefited find them incomprehensible and are
not effectively able to claim the credit to which they are entitled.

SUMMRY OF OUR LEGISLATIVE RECOMMENDATIONS

We recommend Mat Congre adopt he following chwges to the E7 :

1. AVO& Wd aid tin cnkukaat (See Apffdr edflc anl suatve popsah
tw we hood topw e w1h d IRS).

2. DefOne "ew dh M "as Abl wages (Form 1040, line 7) and lf employment income

(Fom 1040, line 12).

3. Mod* qual4#Ing ch ld rak&

A. R&ple tin *q a gcjdk defhdat with th alrady exsing "dependent child"
defi niti Oi

B. Increase thn incremental w un of credit provided for two children vgrsus on

child
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C. Wne d dendinmy exenudon A~htr tM the EInV to provide benefisfor children

4. Cornbin. ad expand the denial provisions.

A. Dmj the avd~tjbr tczpv widL. jroreign earned Income, alternative minimum j=
liailitY. andAGI that exceeds earnd income by $2,350 or more.

5. Modify the tIC Table or provide a percentage. rate insteod of he Wabl.

F14301 1leiA (1 1 fAI A AU 131 R -71 VZR

1. Simolift definitions and the calculatio~

The current ndes for the E!TC, as previously noted, provide different rules depending upon
the minter of quo*~jn childru the taxpayer claims 1he many rates, thresholds, Limitations,
and clsicaos regarding this credit are confusing. For the 1994 tax year, the parameters
are as follows:

I Chil ao ~ Qmore CWIn N hlrn
Credit rate ()26.30 30.00 7.65
Phaseout rate (Ye) 15.98 17.68 7.65
Earned income threshold 37,750 38,425 34,000
Phaseout threshold $11,000 311,000 $5,000
Phaseout limit $23,755 $ 25,296 $9,000
Maxinwi credit 32,038 32528 3306

RECONQAEMA13ON: Cagrw should simplif the d#Wditlns wndth. calculation of de
credit. Spcfia*y as detaild below, w sggSw the definitions of qualifying child ad
earned Incoine be modified 77m. mny raugs thvskk~s llmitationx ad classifications
regrdinthi credt should be referenced to other similr thshld ad clawfications
tivoout Lin CoA Am llwm ad. cdu~ 1W Atd below. would reduce the number
of pages needdfor the worbheu Sche~hd EtC tIC Table. ad instructions. (See
Appendix for specfic Ihlltal prpamb~ lw we inend to pursue with the IRS to
simply the definitions ad cluai

2. Define "earned Income" as taxable wases (Form 1040. line 2) and self'.emoloyment
income (Form 1040.1line 12~

The current EITC definition of learned income' needs to be simplified. Currently, to
ca!mte credit, the taxpayer nxist take into accont all earned income, incudig amounts
not otherwise reported on the tax return or not taxed. This is one are where numerous
errors are made. As GAO states in its Sepember 1993 report GAOIGPP-93.145, T=r
Policy: &oned Income Tax Credit:- Design ad Administration Could Be Improwd,
Odeterniining the amount of income that should be included in calcuatin the credit poses a
problem for taxpayers and IRS.*



120

Currently, potentially eigible recipients must take into account:

S Taxable earned income (wages, sales, and tips; union strike benefits; long-
term disability benefits received prior to minimum retirement age; and net
earnings from self-employment), PLUS

* Nontxble eaned income (defined in the instructions as: contributions to a
401(k) plan ad military housing and subsistence, excludable dependent care
benefits, pay earned in a combat zone, the value of meals or lodging provided
by an employer for the convenience of the employer, housing allowance or
rental value of a parsonage for clergy, voluntary salary reductions such as
under a cafeteria plan, ad "anything of value that is not taxable which you
received from your employer for your work").

Furthrmore, because taxable scholarships and fellowship grants are reported on Form 1040
line 7, taxpayers are instructed to subtract taxable scholarships or fellowship grants not
reported on the Form W-2. This one exception complicates the calculation and is not
verifiable, as it is not on the Form W-2.

In addition, as discussed in our admi ativrecommendations in the Appendix, the earned
income calculation does NOT incl vaious other fom of income not on line 7 of the Form
1040 (i.e., welfare benefits, workers compensation benefits, alimony, child support,
unemployment compensation, social security and railroad retirement benefits, pension and
annuities, interest and dividends, and varable housing allowances for the military). The
exclusion of these items is mentioned in IRS Publication 596, but is not mentioned in the
worksheet or instructions. Since these items are taxable, but are not wage income (line 7 of
the Form 1040), taxpayers may inadvertently include these item as 'earned income'.

Currently, the calculion of 'earned income' involves a detailed knowledge of tax
terminology, such as: 'excludable', 'taxable', "for the convenience of the employer', and
"voluntary salary reductions'. The definition of taxable income includes many items not
commonly thought of u eanings. In addition, the definition of "nontaxable earnings' is
unique to the EITC and is defined in different ways in the instructions and IRS Publication
596 (a addressed in our adminsrtive recommendations in the Appendix). Most people
think that 'earned income' is wages. Omissions are likely to happen when uncommon terms
are used to cover many items tha normally sre not treated u eunings.

RECOMMENDATION: C o Wm udd &newdiAvm v w au w s ng on line
7 of Fonm 1040, phs self-employment inome from line 12 of te Form 1040.

Eamd bxw AmU m by ld taoable Income, aw the statute originally provided when
it was created in 1975. As GAO pons ou much of 'this (nontaable) income is not
repot to recpiens or to = * and IRS hm no way right now of wrifyng the non able
amountL GAO swte Nv do not see a need to provide V= on the ta return for
nmaable ewnedxne snme less t/an 3 percent of eligible tmpaers claim (report) this
Nx of ncorve. " Therejibr, non abkl income should be removed from the F.tTC definition
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of "ewmd Income" to make the process simpler for the majority of taxpyers who need to
complete this Worksheet

We also believe hat there should be no exceptions to this taxable earned income definition.
IfCongre wows so treat riabie solarships andfellowsips 'fferent from taxable wages,
taxable scholarships and wages should not be reported on line 7 of the Form 104G.
Alternatlvelyo if taxable xholarships are to be treated a tamable wages (line 7 of Form
1040). the current EJiC subtraction for scholarships and fillowshlp grants should not be
allowed

3. Modify the "aualifvin child" rul.

According to a GAO analysis, most EITC errors have been linked to issues involving filing
status and qualifying children. The qualifying child test is complex. Taxpayer are confused
by the "qualifying child" definition and the different definition for a dependent. The definition
of "eligible child" complicaz,- the EITC instructions for determining eligibility. The IRS
attempts to communicate that a "qualifjrng child" usually does not have to be a dependent.
However, there are a few exceptions that confus taxpayers. For example, if one divorced
parent has custody of the child, but the other parent claims the child as a dependent, the
part with custody can claim the cld as a quail 4 child for the EITC, but can not claim
the child as a depended. Also, if a child is married, the child must be a dependent (i.e., over
half ofthe childs spport is provided by the taxpayer) to claim the child ua qualify child"
for the EITC. This married child exception conftus taxpayers.

Additionally, the differat EITC tratut for different taxpayers - depending on the number
of children - seems unnecessarily complex, especiay for the minor additional benefit derived.
The maximum additional credit for more than one child is only $490. The minor additional
benefit is illustrated by an eligible taxpayer with $4,000 of earned income receiving a credit
for one child of $1,059, while for two or more children, the taxpayers credit is $1,208, a
difference of only $149. What is this differential meant to re&t? Clearly, the difference
cannot be cost. In addition, there s no ErTc difference between taxpayers with two children
and taxpayers with three or more children.

Also, taxpayers with ad without children are treated differently with regard to their eligibility
for the advance EITC. The advance EITC is available only to taxpayers with qualify"ng
children. There does not appear to be any reason for this difference. The EITC should focus
on one goal - earned 'no M.

RECONSM ATION: The nds tu vgh the Code, and especially in this arm could
be simplifled IfJust one definition was used consistent. Conre should eliminate the
tiabwton betwm "quaf)ng child" and "depednt chlld. Section 32(c)(1)(A)(), which
currently allows the EI7U to certain taxpayrs with nondpendent chll&en% should be
changed If the term "eligible chIlen" Is rericted to dependent chilkden section
32(c)(1)(A)(I) could be cross referenced to section 151.
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Ths definition would provWd an sy eference to b&flrmatlon already on the Form 1040.
Am, and would eimbv the mwedfor the adiol Iformation currently required on the
Schedule EtC. We aLso suggest that thw married dependent child test. which Is rnre

pelled be removed

Alternativel (1 Congress deems that w qualifyingg child0 Is a better definition than
"dependent chlld, then thw "qualforng child" test shouJd be usedfor the dependency
exempton as welL Fither wa. there should be just one defintion of child in the Code.

RECOMMENDATION: 77w *jreadin th amount of credftfor ow chikid ad two chil&en
should be road more sigmoW Oan wder the current FIC Table. 77w difference between
on# ad two chikawn in the current table is so small that it couM not possibly reflect a cost
differential and it is too incomprehensible for it to be a motwifgfactor in individual
conduct

RECOMMENDATION: Even greater JlOl~ficat would result I/Nther was no ErX
differential based on the number of childvn 77w current three classs of ErT recipients
and the considerations at each point in the process e cumbrsme. Ifjust one class of
En7c recipient axste4 the "qual ft child versus dependent child confusion would be
eliminated making the credit process much easier. In addition, (f this recommendation is
adopted all Eri recipients would be able to clam the advance ErX.

As stated prmouu. an objective of the credit is to remove the regressvity of tw social
security t fur lower-inco e indivkdwal. This objectav es to all lower Income
tarpayers, regundless of the member of chlldw In 4he home. 77s, eliminatin the
Incremental mount of the cmdt bsd on the nuber of chfvn would not detact from
the stated objective of this proisioe w calculatIm and the EJC Table would be
slmplifte4 and the additional ! on on ag and social security numbers of chil&en
(currently required on a sepaate Schedule FIC would not be nmeded/or the FJW.

RECOMMENDATION: Congress should coordinate all of the Code's ta proWsions
related to chilmk 77m chkil-baud tap ovions Include: the incremental child FJC.
the child A= mak d pnec exDemptigon dettafia addw propasedfimlly &= credit
in HR 1215. Afl ofth wNild a bemfts should bepvvi&dMoh om me is -

11 dew FpemleWy v 7 depenl mp t take nto L o th total number
of childen in the househol4 versus the Et7T, which only accounts fur up to two children
in a household

Howewv, since the cwrvmt dpend*ny eempton is a deducton rather than a credt the
result Is regresve (that the higher the ta brck the greater the a benefit) at the
income levels that th EITC ca be claimed Therj. (( the dependoy exemption is to
take pan of th place of Ow Er, one point Congrennght consider would be replw
Ow depn c exmption with a ref ie awdi4 not a deduction The credit could be
refundable and set at afe doll amount per dependent child Ths credt could be
azltabl i ad w from Owt p s epW, as Is tw wadMnmi Er. 77w per child
credit amount could be a round number that Is easy to muldtply.
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7mposedchild at uld beploased-ut above some threshold A G! that is simple and
consistent with other phas-out rules. We suggest that the phase-outs for itemized
deductlonu, personal emptions, and this proposed child credit all start at the same
threshold and that threshold should be a number that is easy to apply - e.g.. $100,000 of
AG. The phase-out mechaism for all tat provisons in the Code should be the same.

4. Combine and expand the denial provisions.

IRS and GAO have stated that many people receiving the credit are not considered "low-
income" individuals. As these individuals are identified, gester restrictions are placed on
eligibility for the credit, and the computation is made more complex for all EITC recipients.
As mentioned earlier, Congress recently agreed to deny the credit to individuals with interest
and dividends, tax-exempt interest, and net rental and royalty income in excess of $2,350.
Additionally, the credit oxTnt is not available if the taxpayer excludes from gross income
any incom earned in foreign countries, or claims a tax benefit for foreign housing amounts.
An individual who owes alternative mu*num tax (Form 1040, line 48) is allowed a credit, but
the EITC is reduced by any alternative minimum tax. The taxpayers AGI is used as a
limitation for the credit and greatly complicates the computation for most taxpayers.

RECOMMENDATION: We apo Congess Imiting the credit to those d xpyers
originally yntenddkto benftfrma the FJC. Howevr, we suggest that this limitation only
occur through the denial rules, not the computational ris. We recommend that all the
denial provisions be Icluded In one plae. M eligibllity/denal rules should include the
curent denial for p"rs with foreign earnedIome. We suggest ang to the denial
rule all U aas subject to AMTf. Tis would delete the computational exception for AAT
tapyrs.

Congress aLso sAould bkwh* in the den prMsi b rs with AG! that exceeds earned
Income by $2,350 or more. HR 831's denial for tlayrs with $2.350 of interest or
dtikkenis should be repkwed (and essentially combine with thds denial for uapayers with
AG! that exceeds earn income by $2,350 or nw. This excuion based on AG! would
deny the creit to &aqymr with all forns of uweamd Income 0.e.. ctpial gains, income

from p pmershiands $S coap on , . no) vuu tftayrs with interest and dividends
of $2,350 oramomv AstW H 831 proposed Fl reiricton stvr now, these "wealthy"
uxkiibmk hftcod by he legiOaton (L c. with skis )W and amount of non-ewned Income)
could c*1g their blvw ents toem0,n PIU-7p investment income, capital ns or pay
off their home mor g and still claim an E ff H.R 831 is enacted as currently
dafte4 when adftonmlabuses occur, Congress will have to add more restrictions to the
EJ7C safa*. Howevw Vw prepoedbAG1 dmnal Is usr fewer, or no, national
limistatons will be needed This dental of creditfor blmihals with higher incomes seems
to be the intent of the uwearnedlncone restrictions.

An klmp**resudt of mowng the AGI c l resriction to the eligibility rules is that
the calculation would be much simpler. 7he alculaton would no longer require a
workdwieL
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Specifically. in order to impl1ement this change, w Asu~s t section 32(h), which
awrndyrequires aredxton q~fda El TCfor tarpayrs subjct to die alternative minimum
A= be modifie On die basis of szmpllity this provision should be combined with section
32(c) (1)(CD);, denying the E(TC to anon claiming a foreign tarrid Income exclusion.
Section 32(c) (1) D) shPould aLso include tarx~Pars with AG! dhat exceedi earnd income by
£2.35L Section 32(a)(2) shixddaLsobe mdfiedtoremoveAGI/rora hecompuWaato All
the restictforis Mdc oncoomn shouldbe ccnwwnd in one pwrigraph or subucto,m rather
than throughout this Code provso&

5.ModIf the EIC Table-or provide a pgeentage rate instead of the table.

.Xthough the IRS EC Table takes into account all the pbeseouts, the table can still be a
Wyatty to many taxpayrs Many taxpayeus marecnfWe between the EIC Table and the Tax
ible.

cCOMMAENDATION: Section 32(t) currently requires tha the E[C Table have income
-acktsnot greater thn 50 eacA Form 1040 instructions currently include two pages

/ the FIC Table with $50 bracket%~ result In earnd Incom credit lntermals of £3-S.
-ongress sho uld amend section 32(t) to allow wider brackets which result In greater tha
S3 earned income credit lntervalu Ths will reduce die FIC Table to half a page and will
,vinlmize the overwhelming natur ofdi tab wan hopfull5.faclitate eane of use.

tECON{M2NDAIION: We zgeu an even bolder alterrwtive -#eimninate the LIC Table
omple tely. ad instead provide a credt equal to a certain percent (I.e.. 10 percent) of
wind Incme. This option could be mtd~fied toprovidefor afew percentage levels (i.e.,
'0% ((earnIng 1es than S8.000, 25% if earning between S8, 000 ad $14 00, and 20%6IV
,arning between $16,000 and £24,000). Ths would aprxiae h average cre&I
went*vallo*vd - £90 (f earning £3, 000 (With 2 qual(ovfn chllM*erQ £2,500 ((earning
40,000 (with 2 quallfng chlkfrn). and £2.000 (( earning £20,000 (with 2 qualooing
hi l~eQ, and would be much easier to calculate. This would be much simpler ad would
ave rae in die Insruction booklets and ean much of die cwtfisom Th rates could be
vn.'en drect*cmoo de EW7 ine ofldie Form 1040. Thl combined with a changs in the
mwdbxwo ra" fltim and AG! fltima *udd make die works/et checklts ad
ibles a thin of die past.

Qfl REOMS TO TH.-- 5YSTEM

Lasfi treviwins compehesiv reform of benefit and tax reform, in general Congress should
cons; the problems wM complexities for low-earning Americans illustrated above. Some of the
refor isted below hav been suggested as a potential sohition to the EITC problems.

8 Use the ETC to efiminate the repewi* of the social security tax, by setting the refindable
credt at the currat social secuity tax rate (7.65 per-cen). The FICA tax regressivity results
because the first dola earned is taxed fo~r FICA purpoasm while (for 1994) incom generally
up to: $1 1,250.- married filin jointly, $8,050 - head of household, $6,250.- single~ and
$2,450.- married Miing separately is exempt from the roesveincome tax Thia option
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Would permit AD taxpayers with "earned income" to claim this credit regdless of their age,
fibsn status Or deednystatus.

Limit the EITC benefit to no more than 15.3 percent (the current sdf-ewployment rate) of
any self employment income reported. This would address the fraud and overrepotmn
problems involved with self-employment income.

Exempt the fim SX of tam earned income fiom the employee's sham of social security tax
and ftom % of the self-employment tax (This tax could be administered by adjusting social
security wt1hl g and by amendina Schedule SE). Exempdn low-income individuals ftom
FICA (social security and Medicare) txes would direct address (with no paperwork) what
the EITC was intended to do - mitigate the regressmty of the FICA taxes.

CONCLUSION

In conclusion, we have identified quite a few areas that need simplification and proposed various
means to achieve it. We mapot mea ueto eliminate the oaaet EITC problems so that those who
legally quality for the EITC receive it and can claim the bents in a simplified &W easy process.
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APPENDIX - Sucested Administrative (IRS Chanees to the EITC Claiming Proesm

1. EITC Line of Form 1040 Should be In the Credits Section of the Form. Even if the
taxpayer is not allowed to claim the credit, the taxpayer must go through many procedures
to find out if he/she is ineligible, and then write 'NO" on line 56. Lie 56 is not even nthe
section of the Form 1040 dealing with credits; it is in the section of the Form 1040 dealing
with paynments, The curem placement of the EITC line on the tax return could be confsin8
to taxpayers (although it is in bold). Therefore, we suggest the EITC line be moved to the
credit section of the Form 1040.

2. The IRS Calculation Ontlon Should be Presented at the Befinnin of the Checkist and
Instructins. ERS currently offers to calculate the EITC for taxpayers but it mentions the
option rather late in the process and requires the taxpayer to supply additional information
on a separate schedule. The IRS calculation option is mentioned on the last line of the
checklist, which reads 'If you want the IRS to figure it for you, enter SIC" on the
appropriate line on the appropriate type of Form 1040. IRS should encourage more taxpayers
to use this option and should consider mentioning this option at the top of the checklist and
instructions.

3. All Information Reauired for the Credit Should be on the Form 1040 -Schedule EIC
and the Dependency Exemption Information Should be Combined on the Form 1040.
7U Form 1040 should provide sufficient information for the IRS to determine ifs taxpayer
legitimately qualifies for the EITC. The IRS should inform legitimate eligible taxpayers of
the correct credit amount. The taxpayer should not have to take the currently required
additional steps of reading the instructions and completing the checklist, worksheet, and
Schedule BIC.

We agree with GA(Os Sept. 1993 report, To Policy: F£wed Income Ta Credit: Design
andAdWWO&lca CouldBe Imnpvw4 that stated,"most of the necessary information could
be included on the tax return itself. With minor modifications to the dependency and filing
status second ofthe Form 1040 or 1040A, all the requisite information (the already required
child's name, social security number, relationship to taxpayer, and number of months lived
with txpayer, as well as the age an sudent/diability status of the child) would be available
to determine whether a child qualified.... We believe taxpayer simplification can be better
achieved by the eliaonm of the separate IC Schedule; the separate two-pap schedule is
an additional obstacle fr very low-income tax filers. We, therefore, support elimination of
the cuirit sepate Schedul EIC that merely covers repettive information, and suggest the
necmmy ilfation be combined into the existing Form 1040 exemption section, as shown
on page 64 of the GAO repr This ium would disppear if a legislative ch nge is made (as
we proposed) so that the distinction in minber of chdU is pursued through the dependency
exemption.

We aso suggest an even easier modification to the Form 1040. The only additional pieces
of iormaio (not urunly required on the Form 1040) that ar requested on the Schedule
EIC are: (I) if the child was older than 18- whether the child was a student under age 24
or pamaneytotally disabled, and (2) the chad's year of birth. The year of birth could easily
take the place of column 2 on line 6c, where IRS currently asks the taxpayer to check if the
child is under age 1. Information in (1) could alo be included and coded on line 6c (i.e.,

APPENDIX
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next to the age, put an S if a student and/or D if disabled). If the legislative change we
pPosed coceUngr the definition of OeigilIe child- ad dependent is not made, the taxpayer
also could put an "E" on line 6c to indicate that the child is an "eligble child for the EITC.
Form 1040 wouldthen include all the information Currently requested on the Schedule EIC.

4. AN Remnonse. on the Checklist Should Conlistentty Direct the Tainayer. The current
locations andresponses to question number 5 on the checks; are confusing to taxpayers and
should be switched. Checklist question 1iner 5 should be worded in such a way that a YES
response is positive and a NO response results in the taxpayer not quadyin8 for the credit
(sirilarto allthe other seven questions on thedhit). Accordingly, theYES andNO box
locations to question number 5 should be switched too.

S. The Worksheet Should be Incorporated In the Schedule EIl If the credit remains as
complex asit is right now, instead of a worksheet calculation, the ETC should be calculated
on an IRS designed smel which is attached to the tax return The Schedule EIC could be
modified for this purpose to include the actual computations rather than mere taxpayer

fiction frm The IIRS also Could bette-mnonitor the credit amouns and if fraud
or abuse is involved. It does not make sense for the taxpayer to first complete a checklist,
then be directed to the worksheek then complete the informational Schedule BIC, m then
enter the credit from the worksheet onto the tax return. The IRS never sees the worksheet
and, theer, cannot see where the taxpayer made a mistake in the calculation and if it was
intentional or not.

6. The Desmrinlton of Items Subtracted from "Earned Income" Should be Stated
Similary In AN IS Publiations. AD IRS publicatons should clearly state the same
definition Sd explenation of earned income. Specifically, IRS Publication 596 currently
includes a detailed list of items to subtract from earned income, while the worksheet ad
instructions do notcontain this lIt. The workshed ad instructions should include this list.
Taxpayers may inadvutnl inde these itn as "earned income. Specifically, according
to Publication 596, the various forms of income that are not included in the earned income
calculation (and are not subtracted on the worksheet) are not included in line 7 of the Form
1040 (i.e., wellre benefits, worker compenation benefits, alimony, child support,
unemployment compensation, social security an railroad retrement benefits, pension and
annuities, interest an dividends, SM variable housing allowances for the military). Our
lesisltiveralp% n m-dationto define "eaned income' as taxable wages (line 7 of the Form
1040) Sd self-employment income (Une 12 of Form 1040) would greatly simpli/r this
problem.

7. The Taxnyer Should be Directed to the EIC Table Only Onc Rather than sending the
taxpayer to the .IC Table twice (once for earned income and another time for AGI), the
worksheet should direct the taxpayer to enter the smaller of the net earned income or the
taxpayes AOL, and then look up that smaller number in the table. The repetitive reference
procedure is not necessary if'the AGI is less thin the being of'the phase-au threshold.
However, iftlum is the case, the taxpayer should be told to stop once the first credit amount
is found in the table, before entering AGI and completing the rest of the worksheet
meaninglessly.

A-2
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STATEMENT OF JONATHAN BARRY FORMAN

JUNE 6, 1995.
Senator BOB PACKWOOD
Chairman,
U.S. Senate,
Committee on Finance,
Washington, DC

Re: Simplification and the Earned Income Credit: A Statement for Inclusion in the
Record of the June 8, 1995, Hearing on the Earned Income Tax Credit

Mr. Chairman: I am pleased to submit this statement for the record of your Com-
mittee's June 8th hearing on the Earned Income Tax Credit. I am submitting this
statement in my individual capacity as a Professor of Law at the University of Okla-
homa where I teach courses on tax and welfare law and write about the relationship
between the tax and social welfare systems. I The purpose of this statement is to
recommend ways to help simplify the tax system for the current beneficiaries of the
earned income credit and for the Internal Revenue Service (IRS).

SIMPLIFICATION AND THE EARNED INCOME CREDIT

Largely because of the earned income credit, millions of low-income Americans
pay no federal taxes. Moreover, unlike most other transfer programs, the earned in.
come credit reaches more than 80 percent of its target population. 2 Unfortunately,
to claim the credit, low-income Americans must file unnecessarily complicated tax
returns. Not surprisingly, low-income individuals frequently make mistakes in
claiming their credits, and some mistakenly claim credits to which they are not enti-
tled. This statement suggests several ways to restructure the federal tax system to
help those low-income workers who are currently eligible for the earned income
credit.

I. THE IMPACT OF FEDERAL TAXES ON LOW INCOME INDIVIDUALS

A. RELATIVELY FEW LOW INCOME INDIVIDUALS PAY FEDERAL TAXES

According to the Census Bureau, more than 39 million Americans live in poverty. 3
The principal federal taxes affecting these low-income individuals are the individual
income tax and the Social Security payroll taxes. Because of standard deductions
and personal exemptions, relatively few low-income individuals pay any income
taxes. On the other hand, because the Social Security tax system has no standard
deductions or personal exemptions, many low-income individuals are required to pay
Social Security taxes. Fortunately, the earned income credit offsets the Social Secu-
rity tax liabilities of most low-income individuals. Consequently, relatively few low.
income individuals have a net federal tax liability at the end of the year.

For example, Table 1 compares the combined income and Social Security tax
thresholds (i.e., net federal tax thresholds) of various family units with their poverty
income guidelines. 4 Basically, Table 1 shows that married couples with one, two, or
three children have net federal tax thresholds that are slightly above their poverty
income guidelines. On the other hand, the smaller and larger family units shown
have net federal tax thresholds that are somewhat below their poverty income
guidelines. 5

' I am co-chair of the American Bar Association Section of Taxation Project on Simplification
for Low Income Taxpayers, and I have performed research on the earned income tax credit
under the sponsorship of the American Tax Policy Institute, but the views expressed here ar
my individuid views and do not represent the position of any group.

George K Yin, John Karl Schols, Jonathan B. Forman &-Mark Mazur, Improvirn the Deiiu.
try ofBen*f t. to the Worhir Propoals to &form the Earned Incom Cradi*rogram 11
American Journal of Tax Polcy 22(194).3 Nutber of ElderBy Poor Drop: "Staisitcal Anomaly" Cited for Part of the Drop, The Sunday
Oklahoman, Dec. 11, 1994, at A24. The Census Bureau estimated the total U.S. population at
259.2 million -nd the overall poverty rate at 15.1 percent
4 U.8. Department of Health & Human Services Office of the Secretary, Annual Update of

the Poverty income Guidelines, 60 Federal Register 7,772 (1995).
sAn analysis of family units headed by unmarried individuals would show similar results. On

the other hand, childless individuals and couples who are under age 25 or over age 64 would
have lower income and net tax thresholds than shown in Table 1, as the earned income credit
is not available to them.
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TABLE 1.-NET FEDERAL TAX THRESHOLDS AND POVERTY LEVELS IN

1995, BY FAMILY SIZE
(Dollars)

Family se

ROW 1 2 3 4 6 6

I. Poverty levels ................. 7,470 10,030 12,690 15,150 17,710 20,270
2. Simple income tax threshold (before

earned income credit) .......................... 6,400 11,650 14,060 16,50 19,060 21,6)
3. Income tax threshold after earned in-

come credit ............................................ 7,357 11,560 19,386 22,360 23,425 24,490
4. Social Security tax threshold .............. 0 0 0 0 0 0
5. Combined income and Social Security

tax threshold ........................................ 4,100 4,100 15,547 18,370 19,245 193 o0
* Th. table reflects assumptions that all family income consists of wages or salaries earned by a single work.

er, that families of two or ore include a married couple (rather than an unmarried head of household with
one or more dependent.), that all family members are under age 68, and that all family units ar eligible for
the arned income credit (for example, childless workers are between the ape of 26 and 65). Also, only the
employee' portion of Social Security taxes is cxidered.

Sources: U.S. Do n&n of Health & Human Services, Office of the Secretay, Annual Update of the POT-
erty Incme Guidelines, 60 Federal Register 7,772 (1996) and authors computation.

B. FILING INDIVIDUAL INCOME TAX RETURNS IS BURDENSOME AND EXPENSIVE

Even though relatively few low-income individuals have net federal tax liabilities,
most must file income tax returns to recover their over-withheld taxes and refund-
able earned income credits. For example, for the tax year 1992, almost 24 percent
of the 113.6 million individual income tax returns filed showed no income tax liabil-
ity. 6 That's roughly 27 million returns and most of those were filed by low-income
individuals. In that regard, a remarkable 46 million taxpayers with adjusted gross
incomes of less than $15,000 filed income tax returns in. 1992. 7 Of these, only about
25 million actually owed any income tax, and the average tax owed by these 25 mil-
lion was just $570. Also, more than nine million taxpayers received earned income
credit refunds in excess of their income tax liabilities.

Moreover, in a typical year, millions of individuals need help preparing their in-
come tax returns. For example, more than 56 million txpayers used paid reparers
for their 19St tax returns. Tat's about half of all individual taxpayers. Even more
astonishing, ' 7,000 taxpayers paid private preparers to help them fill out 104OEZ
forms, and more. than 5.5 million taxpayers paid preparers to help them fill out
1040A forms. At $20 or more per return for preparation and additional fees for elec-
tronic filing and refund anticipation loans, that amounts to millions of dollars going
from low-income individuals to private preparers.

All in all, filing returns is burdensome and expensive for low-income individuals
and for the IRS The General Accounting Office has estimated that Americans may
spend as much as $30 billion a year to prepare their individual income tax returns. 9

II. WHAT CAN BE DONE TO HELP EARNED INCOME CREDIT BENEFICIARIES?

This Part outlines some approaches for restructuring the federal tax system to

=1 itthose low-income workers who are currently eligible for the earned income

A. SIMPLIFY THE TAX SYSTEM FOR LOW-INCOME INDIVIDUALS

1. Simplify the Current Earned Income Credit
Over the years, the earned income credit has become both more generous and

more complicated. For example, in 1995, a qualifying taxpayer with two children
may claim an earned income credit of up to $3,110, but the taxpayer needs to file
a tax return and fill out Schedule EIC to claim that benefit. Not surprisingly, tax-
payer compliance and participation in the program have become major concerns. 10

6 Internal Revenue Service, Selected Historical and Other Data, 14 801 Bulletin 139, 169-
70 (Fall 1994)

7 Id. at 142.
8 Id. at 189.
9 U.S. General Accounting Office Internal Revenue Service: Opportunities to Reduce Tax-

*yt Burdens Througfh Retim-free Filing 1 (GAOIGD9248BR) 199).- 0 See generally Yni At &I., supra note .
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One reform idea would be to modify the 1040 Forms so that individuals would
no longer have to file a Schedule EIC in order to claim the credit. It would also
make sense to simplify some of the earned income credit eligbility requirements.
For example it might make sense to simplify the definition of "qualifying child" or
make the definitions of "dependent" and "qualifying child" more compatible.

Another reform would be to simplify the definition of "earned income" that is used
to determine the amount of an individual's earned income credit. The current defini-
tion of "earned income" includes several items that are excluded from gross income
and that are not reported on W-2 or 1099 forms. Most taxpayers eligible for the
credit have none of these items, but both taxpayers and the IRS must try to keep
track of them. Consequently, one simplification would be to include in "earned in-
come" only those items includable in gross income. Then the credit could be readily
computed from information already available on W-2 or 1099 forms and on tax re-
turns. I1

Another improvement might be to simplify or repeal the advance payment option.
Under current law, eligible individuals can claim a portion of their earned income
credit during the year through increases in their paychecks. To receive their so-
called advance payment, individuals must provide their employers with IRS Form
W-5, Earned Income Credit Advance Payment Certificate, but less than one percent
of eligible individuals bother to do this. 12 Incorporating Form W-5 into the standard
Form W-4, Employer's Withholding Allowance Certificate, might increase the use of
the advance payment option. Alternatively, it might be better to eliminate the ad-
vance payment option altogether.
2. Let the IRS Prepare Tax Returns for Low.Income Individuals

The IRS believes that it is barred from preparing income tax returns for individ-
uals by Office of Management and Budget Circular A-76.'1 Promulgated by the
Reagan Administration, that ruling generally prevents government agencies from"competing" with private-sector businesses. The IRS believes that Circular A-76 pre-
vents it from preparing income tax returns, setting up its own electronic filing net-
work, or designing and distributing computer software that would allow individuals
to prepare their returns on their own computers.

If the government is truly interested in helping individual income taxpayers, how-
ever, then the IRS should be allowed to directly assist taxpayers in the preparation
of their returns. In particular, it would make sense to let the IRS prepare returns
for those low-income taxpayers who claim the earned income credit. Virtually all
welfare programs help individuals apply for benefits and the earned income credit
clearly provides a welfare-like benefit. Why not let the IRS prepare returns so that
eligible low-income individuals can claim their earned income credit refunds?
3. Move to a Return-free or a Final Withholding Tax System

Another way to help low-income individuals who claim the earned income credit
would be to move to either a return-free or final withholding tax system. 14 Under
a return-free system, the IRS would prepare tax returns for individual taxpayers
based on information reports received from employers and other taxpayer income
sources. Most Form 1040EZ and Form 1040A filers and a few Form 1040 filers could
elect to have the IRS compute their tax liabilities and prepare their returns-some
55 million taxpayers in all.

Under a final withholding system, the amount withheld by employers and other
income sources is the tax, thus eliminating the need for many taxpayers to file tax
returns. Over 30 fore countries use some form of final withholding, includ'g
Great Britain, Japan, Germany and Argentina. For example in Great Britain the
income tax is withheld by employers under the British PAE (Pay As You Earn)
final withholding system. When an individual first becomes potentially subject to
tax, an initial return must be filed so that the Inland Revenue can determine how
much the employer should withhold. Thereafter, individuals with simple incomes
and modest earnings are normally required to file a return only about once every

" For that matter it might make sense to limit the definition of "earned income' to "wages."
Under current law, the high level of earned income credit benefits available can actually provide
an incentive for low-income individuals to report fictitious amounts of earnings. Limiting the
definition to "wag" would help curb that abuse.

12 U.S. General Accounting Office, Earned Income Tax Credit: Advance Payment Option is
Not Widely Known or Understood by the Public 3 (GAO/GGD-92-26) (1992).

3Office of Manae ment and B eOMB Circular No. A-76 (Rev.), Performance of Commer-
cial Activities, 48 Federal Regis 37,110 (1983).

14 See generally Internal Revenue Service, Current Feasibility of a Return-Free Tax System
(1987); U.. GeneM Accounting Office, supra note.
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five years. In 1991, for example, more than 23 million of the 26 million taxpayers
eligible for PAYE did not file tax returns.

Would a final withholding a stem work in the United States? A final withholding
system could significantly reduce burdens on both low-income individuals and the
iS. In its analysis of the issue, the General Accounting Office concluded that most
taxpayers who now file 1040EZ returns (about 19 million in 1994) and many of
those who now file 1040A returns (about 23 million in 1994) could be served by a
final withholding system. Most of these people would no longer have to gather infor-
mation, become familiar with tax laws, or prepare and file returns. The burden on
the IRS would also be greatly reduced.

B. REPLACE THE CURRENT EARNED INCOME CREDIT WITH AN ALTERNATIVE MECHANISM
TO HELP LOW-INCOME WORKER

Given the complexity of the earned income credit, it is worth considering some
alternative approaches for distributing similar benefits to low-income workers.
1. Combine the Income and social Security Taxes

One approach would involve better integration of the income and Social Security
taxes. Much of the complexity of the current tax system results from imposing So-
cial Security taxes on every dollar of earned income and then using the earned in-
come credit to refund most of those taxes to low-income workers. Wouldn't it be sim-
pler if the federal tax system simply did not collect Social Security taxes from low-
income workers in the first place?

One option would be to add standard deductions and/or personal exemptions to
the Social Security tax system. 15 Another option would be to exempt the first $5,000
or $10,000 of earnings by any worker from Social Security taxation. 16 A more fun-
damental reform would be to combine the individual income and Social Security
taxes into a single, comprehensive income tax. Individuals with incomes below some
poverty threshold would be exempt from tax, and tax rates could be increased in
order raise the same amount of revenue. In effect, there would be a single, higher-
yield income tax instead of the current bifurcated tax system, and millions of low-
income individuals would no longer have to file returns.

Of course, much of the benefit of the current earned income credit seems to be
geared to providing income assistance to families with children. Still, it might be
simpler to provide that type of family benefit through a refundable child tax credit
or family allowance tax credit. 17 For example, a portion of the current earned in-
come credit could be replaced with a refundable $500 per child tax credit.
2. Replace the Earned Income Credit With a Wage Subsidy Credit for Employers

A second approach would be to replace the current earned income credit with a
tax benefit that reaches low-income workers through their employers. IS For exam-
ple, an employer tax credit could provide a tax benefit to the employers of low-wage
workers. According to standard economic analysis these tax benefits would pss
through to the low-wage workers in the form of relatively higher wages. on-
sequently an employer tax credit would end up helping most o the same low-in-
come workers targeted by the current earned income credit. Yet an employer tax
credit would be significantly easier to administer than the current earned income
credit, if only because there are far fewer employers than low-income workers.
3. Combine the Earned Income Credit With Other Welfare Programs

A third approach would be to combine the earned income credit with other income
transfer programs like food stamps, Aid to Families with Dependent Children

I% See eg. Jonathan B Forman Using Refundable Tax Credits to Help Low.Income Families,
35 Lo1yla Law Review 117, 138-39 (1989; Michael J. Grasts, The Troubled Marriage o' Retirm
me Security and Tax Policy, 135 University of Pennsylvania Law Review 851,865-68(1987).

"See Yin et &.L, supra note, at 280-88 see also Michael J. Caballero, The Earned Income
Tax Crdit: The Pouerty Prqgrn That is o Popular, 48 Tax Lawyer 435, 464-68 (1996) (pro-
posin a system of graduated Social Security taxe with a bass exemption at the lowest levels
of income).

" .U.S. National Commission on Children, Beyond Rhetoric: A New American Agn-
da for &Zen and Families 80-88 (1991) (cain for 1,000 p child refundable taxcredit)

m asoYinetml. spra not, at 280-88; Jonathan B. Forman, Bend President Bush's Child
Tax Crditj PrOpoa: Tod a "mprehensis System of Tax Credws to Help Low-income Fami-
tie With Chr, 38 Emory Law Jounal 661 (1989).

"See, e4 Yin st a, supra note, at 280-86; Jonathan B. Forman, Improving the Earned In-
ome Crei: KrWn sin to a Waq Subsidy Credit for the Wwkirg Poor, 16 Florida tate Univer-
oity Law Review 41 (1988).
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(AFT), and Supplemental Secrity Income (SSI). '9 After all, the earned income
credit is just one of dozens of federal programs that provide. income assistance to
low-income individuals. The multiplicity of these programs has resulted in complex-
ity, inequity, and high administrative costs. Consequently, it might make sense to
combine the earned income credit with other federal welfare programs into a single,
comprehensive income transfer program that could be administered by a single
agency. The agency might even turn out to be the IRS, although the Department
of Health and Human Services or the Social Security Administration may be more
likely. Alternatively, the revenues now used for the earned income credit could be
bundled together with the appropriations for other welfare programs and revenue-
shared out to state welfare agencies.

Respectfully submitted,
JONATHAN BARRY FORMAN,

Profemor of Law.

1" See, e.g., Jonathan B. Forman, Adminrative Savings from Synchronizing Swo We/l(
P and Tax Provons, 18 Journal of the National Association of Administrative Law
Ju= (199), rprind as Jonathan B. Forman, Synchrondung SociaL Wefr Pgrwm an
Tax Provison 59 Tax Notes 417 (1998).
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The Serat Conunitse on FinaH n has scbede a public hearing on June 8. 1995. on the
em i income tax credit (" ITC and proposes to modify the ErrC
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L DESCRIPTION OF PRESENT-LAW EARNED INCOME TAX
CREDIT PROVISIONS

Under present law, certain eligible low-income workers are entitled to claim a refindable
earned income tax credit. The amount of the credit an eligible taxpayer may claim depends upon
whether the taxpayer has one, more than one, or no qualifying children and is determined by
multiplying the credit rate by the taxpayer's earned income up to an earned income threshold. The
maxinxun amount of the credit is the product of the credit rate and the eand income threshold. For
taxpayers with earned income (or adjusted gross income (AG), if greater) in excess of the phaseout
threshold, the credit amount is reduced by the phaseout rate multiplied by the amount of earned
income (or AGI, if greater) in excess of the phaseout threshold. For taxpayers with earned income
(or AGI, if greater) in excess of the phaseout limit, no credit is allowed.

As enacted in Public Law 104-7 (H.R. 831), for taxable years beginning after December 31,
1995, a taxpayer is not eligible for the EITC if the aggregate amount of "disqualified income" of the
taxpayer for the taxable year exceeds $2,350. Disqualified income is the sum of:

(1) interest (taxable ano1 tax-exempt),
(2) dividends, and
(3) net rent and royalty income (if greater than zero).

The parameters for the EITC depend upon the number of qualifying children the taxpayer
claims. For 1995 the parameters are as follows:

Two or more One qualifying No qualifying
qualifying child- children-
children-

Credit rate 36.00% 34.00% 7.65%
Phaseout rate 20.22% 15.98% 7.65%
Earned income

threshold $8,640 $6,160 $4,100
Maximum credit $3,110 $2,094 $314
Phaseout threshold $11,290 $11,290 $5,130
Phaseout limit $26,673 $24,396 $9,230

The earned income threshold and the phaseout threshold are indexed for inflation; because
the phaseout Linit depends on those amounts, the phaseout rate, and the credit rate, the phaseout limit

-2-
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will also increase if there is inflation. Earned income consists of wages, salaries, other employee
compensation, and net self-employment income

For 1996 and after, the credit rate will be 40 percent and the phaseout rae will be 21.06
percea for taxpayers with two or more qualifying children. For 1996 and after, the credit rate and
the phaseout rate for taxpayers with one qualifying child or no qualifying children will be the same
as those listed in the table above.

A worker may elect to receive the EIC on an advance basis by furnishing an advance
payment certificate to his or her employer. For such a worker, the employer makes an advance
payment of the credit at the time wages ae paid. The amount of advance payment allowable in a
taxable year is limited to 60 percent of the nmxirn credk ava&ilb to a taxpayer with one qualifying
child. The advance payment of the EMrC is not available to taxpayers with no qualifying children.

In order to claim the EITC, a umxpay must either have a qualifying child or nust meet other
requirements. A qualifying child must meet a relationship test, an age test, an idendfication test, and
a residence test.

In order to claim the EITC wkhout a qualiying child, a taxpayer must not be a dependent and
must be over age 24 and under age 65. In addition, the taxpayer's principal place of abode must be
located in the United States for more than one-half of the taxable year. For purposes of this test, a
member of the Armed Forces stationed outside the United States on extended active duty is
considered to be maintaining a principal place of abode in the United States.

Qustfidnai cld

Under the relationship and age tests, an individual (or married couple) is eligible for the EITC
with respect to another person only if that other person: (1) is a son, daughter, or adopted child (or
a descendent of a son, daughter, or adopted child); a stepson or stepdaughter, or a foster child of the
taxpayer (a foster child is defined as a person for whom the individual cares for as the individual's
child it is not necessary to have a placement through a foster care agency); (2) is under the age of
19 at the close of the taxable year (or is under the age of 24 at the end of the taxable year and was
a ful-time student during the taxable year), or is permanently and totally disabled; and (3) shares the
same place of abode as the person claiming the credit for more than one-half the year (the entire year
for foster children). Also, if the qualfying child is married at the close of the year, the individual may
claim the EITC for that child only if the individual may also claim that child as a dependent.
Taxpayers who are monied (as defined in Code sec. 7703) may claim the EITC only if they file a joint
return.

In addition to the above criteria, two "tiebreaker" rules apply:

(1) If more than one individual may claim the EITC (if any) with respect to any
qualifying child, then only the individual with the highest AG! may claim the EITC with

-3-
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respect to the chd For example, assume a hypothetical household composed of a
grandfather, mother (age 25), and child (age 2). Both the grandmother and the mother are
eligible to claim the credit with respect to the chlk. In this case, however, only the individual
with the higher AGI is e1i to claim the credit (assuming the other requirements are met).

(2) An Iindivklual who is hinsef or herself a qualifying child may not claim the EITC.
If in the above example, the mother is age 17 (instead of age 25), then she is a qualifying child
of the grandmother. In this case, only the grandmother could claim the EITC, with respect
to her own child (mother, age 17) and her grandchild (child, age 2).

To satisfy the linifi n test, taxpayers must include on their tax return the name and age
of each qualifying child. For returns filed with respect to tax year 1995, taxpayers must provide a
taxpayer dentifaion number (IN) for all qualifying children who were born on or before October
31, 1995. For returns filed with respect to tax year 1996, taxpayers must provide TINs for all
qualifying children born on or before November 30, 1996. For returns filed with respect to tax year
1997 and all subsequent years, taxpayers must provide TINs for all qualifying children, regardless of
their age. A taxpayer's TIN is generally that taxpayer's social security number. Some taxpayers are
exempt from social security taxes because of their religious beliefs. These taxpayers do not have a
social securky nuijw instead, the Internal Revenue Service administratively assigns them a taxpayer

identification number.

The residence test requires that a qualifying child mms have the same principal place of abode
as the taxpayer for more than one-half of the taxable year (for the entire taxable year in the case of
a foster child), and that this principal place of abode must be located in the United States. For
purposes of determining whether a qualifying child meets the residence test, for any period during
which a member of the Armed Forces is stationed outside the United States while serving on
extended active duty, the member is not subject to the requirement that the principal place of abode
for a qualifying child and the member be in the United States.

Nonresidents and the ErTC

The EITC may be claimed by a taxpayer meeting the above requirements if the taxpayer is a
U.S. citizen or a resident alien.

Section 7701(b) defines a resident alien for income tax purposes. Aliens who do not meet this
definition are nonresident aliens. For income tax purposes, an individual is generally considered a
resident if the individual:

(1) has entered the United States as a lawful pernmnent U.S. resident (the "green card
test'), or

(2) is present in the United States for 31 or more days during the current calendar
year and has been present in the United States for 183 or more days during a three-year

-4-
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P Weri weOWd toward the reset ymw (de "mwbst paiPese r w test"). (An Individual who
is present in de United Stases for fewer than 183 days and estaAishes that he has a closer
cotmectAn with a foreign county than with the United States is generally not subject to tax
as a resident alien on account of the substantial prnem= test.)

Individuals who are nonresident aiens for any portion of the axable year are not eligible to
clarn the EITC fbr taxable years beginning afa December 31, 1994, unless an election under Code
section 6013(g) or (h) is in effect for the table year.

Under section 6013(g), a nonresident alien who is maried to an individual who is either a
citizen or resident alien of the United States at year end may elect to be tried u a resident for the
entire year. The election applies to the year for which It is made and all subsequent years until
ternhad. The election will be suspended, however, if neither spouse is a U.S. citizen or resident
at any time during a taxable year.

Under section 6013(h), an individual who (1) Is a rmnrident alien at the beginning of the
year and a resident alien at the end of the yer and (2) is married to an individual who is either a
citizen or resident of the United Staes at the end of the year may elect to be treated as a resident for
the ene year. Th7bs this election can b nude by a fordgn mnrled couple who anive in the United
States during the taxable year and who are resident aliens at year end.

Malthtnmfiel errm

The IRS way swmurily aness additional tax due as a result of a mathematics error without
sending the taxpayer a notice of deficiency and giving the taxpayer an opportunity to petition the Tax
Court. Where the IRS uses the summary assemt procedure for miahmaticel or clerical errors,
the taxpayer must be given an explanation of the asted error and a period of 60 days to request that
the IRS abate its assessment. The IRS may not proceed to collect the amount of the assessment until
he taxpayer has t to it or has allowed the 60-day period for objecting to expire. If the taxpayer

ffies a request for abatement of the assessnmt specified in the notice, the IRS must abate the
assesmen Any reassne r mt of the abated amount is subject to the ordinary deficiency procedures.
This procedure is the only one a taxpayer may use for contesting an assessment arising out of a
mathematical or clerical error.

.5-
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IL LEGISLATIVE HISTORY

Thearnedk taxcredk (Code sec. 32) was enacted in 1975 as a mearn of targeting tax
relief to workg low-inome taxpayer with chfi , providing rel from the Social Security payroll
tax for these taxpayer, and improving incentives to work. As originally enacted, the credit equaled
10 pemt of the first $4,000 of earned income (i.e., a maximum credit of $400). The credit began
to be phased out for taxpayer with earned income (or AOL if greater) above $4,000, and was
entirely phased out for taxpayers with income of $8,000.

The Revenue Act of 1978 increased the mximum credit to $500 (10 percent of the first
$5,000 of eaned income). Also, the income level at which the phaseout began was raised to $6,000,
with a complete phaseout not occurring until an income level of $10,000. The Deficit Reduction Act
of 1984 increased the maximun credit to $550 (11 percent of the first $5,000 of earned income) and
the credit was phased out beginning at $6,500 of income and ending at $11,000.

The Tax Reform Act of 1986 increased the maximum credit to $800 (14 percent of the first
$5,714 of earned income), beginning in 1987. The nvum credit was reduced by 10 cents for each
dollar of earned income (or AGI, if greater) in ewess of $9,000 ($6,500 in 1987). These $5,714 and
$9,000 amounts (stated above in 1985 dollars) were indexed for inflation.

The Omnibus Budget Reconciliation Act of 1990 (OBRA 1990) substantially increased the
rmximum amount of the basic credit and added an adjustment to r ec family siz. OBRA 1990 also
create two additional credits as part of the BITC: the supplemental young child credit and the
supplemental health insurance credit. Both of these supplemental credits used the same base as the
basic EITC.

OBRA 1990 also modified the definition of taxpayers eligible for the EITC. Under prior law,
taxpayers were required to file a joint return or file as a head of household or surviving spouse in
order to be eligible for the EITC. OBRA 1990 generally broadened the set of eligible taxpayers and
set out uniform requirements for qualifying children. The definition of "qualifying child" enacted in
OBRA 1990 is described in the present-law section.

The Omnibus Budget Reconciliation Act of 1993 (OBRA 1993) expanded the EITC in several
ways. For taxpayers with one qualifying child, the EITC was increased to 26.3 percent of the first
$7,750 of earned income in 1994. For 1995 and thereafter, the credit rate was increased to 34
percent. In 1995, the maximum amount of earned income on which the credit could be claimed is
$6,160 (this is a $6,000 base in 1994, adjusted for inflation). The phaseout rate for 1994 and
thereafter is 15.98 percent.

For taxpayers with two or more qualifying children, the EITC was increased to 30 percent
of the first $8,425 of earned income in 1994. The maximum credit for 1994 was $2,527 and was

I Table 2 in the Appendix shows the parameters of the EITC over its history.
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reduced by 17.68 percent of earned - mrn (or AOl, h ater) in excs of $11,000. The credit rate
increases over time and equals 36 percent for 1995 and 40 pecnt for 1996 and thereafter. The
phaseout rae is 20.22 percent for 1995 and 21.06 percent for 1996 and thereafter.

OBRA 1993 also extended the EC to taxpayers with no qud g chiln This credit for
taxpayers with no qualifying children is avaihi to taxpayers over age 24 and below age 65. Finally,
OBRA 1993 repealed the supplemental young child credit and de vpmental health insurance
credit.

The iniplemrentIg legislation for the General Ageements on Tariffs and Trade enacted in
1994 made four modifications to the ErrC First, it removed from the definition of earned income
in Code sec. 32(c)(2) any amount received for service provided by an innate of a penal institution.
Second, it generally made nonresident aliens ineligible to clain the EITC Third, It deemed that a
member of the Armed Forces stationed outside the United States while serving on extended active
duty would satisfy test that the principal place of abode be within the United States. Fourth, it
required that inentor of the Armed Forces receive annual repot from the Department of Defense
of earned income (which includes nontaxable earned income such as amounts received as basic
allowances for housing and subsistence .

Under Public Law 104-7 (H.R. 831), effective for taxable years beginning after December
31, 1995, a taxpyar is not eli for the ETC if the aggregate amount of disqualified income (i.e.,
taxable and tax-exempt interest dividends, and (if greater than zero) net rent and royalty income) of
the taxpayer for the taxable year exceeds $2,350.

-7,



142

KU. DESCRIPTION OF PROPOSALS

A. Adudnistration's Fscal Year 1996 Budget Proposal

Earned inmme tat credit dWnied to Indivd--ls nz Wuthornirad to be empnoed In the United

Taxpayers would not be eligible for the EITC if they do not include their taxpayer
identification number (and, if married, their spouse's taxpayer identification number) on their tax
return. Solely for these purposes and for purposes of the prese nt-law identification test for a
qualify chi a taxpayer !Aentfication number would be defined as a social security number issued
to an individual by the Social Security Adminirtion other than a number issued under section
205(c)(2XBXi)(0) (or that portion of 205(c)(2XBXiXIJI) relating to it) of the Social Security Act
(regarding the issuance of a number to an individual applying for or receiving Federally funded
beefis). Thus, if an idikual obtained a social security number solely because that individual is an
applicant for, or a recipient of, Federally funded benefits, the individual would be ineligible to claim
the ERIC.

If a taxpayer fails to provide a correct taxpayer identification number, such omission would
be treated as a mathematira or clerical aror. TiM, any noti nation that the taxpayer owes additional
tax because of that omission would not be treated as a notice of deficiency.

IArnkd income fir credit dmied tn individUals with h niml unearned income'

A taxpayer would not be eligible for the ETC If the aggregate amount of interest and
dividends includible in his income for the taxable year exceeds $2,500. For taxable years beginning
after 1996, the $2,.0 limit would be indexed for inflation with rounding to the nearest multiple of
$50.

Effective dat

These proposals would be effective for taxable years beginning after December 31, 1995.

B. Senate Budget Resolution (S.Con.Res, 13)

The Senate Budget Resolution for fiscal years 1996-2002 (S.Con.Res. 13; S.Rept. 104-82),
as passed by the Senate on May 25, 1995, contains a provision that would achieve savings in the
EITC. That provision would (1) accept the Administration proposal that would deny the EITC to

IIncluded in S. 453, "Tax Compliance Act of 1995," as introduced by Senators Daschle

and Moynihan on February 16, 1995.

'Public Law 104-7 (H.R. 831) enacted a similar provision with more stringent limits.
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idivdab no a mid to be Caqiyd In U ntrad Srm, (2) mqms *ie Medt for lndivde"
with no lftcbkm and (3) mtbME foe 1996 30.15 pso tode firt$7ol50
earnmd 'nonm (for wmipsyw with oem cMhI'W ad M 35 pice of the f $8,910 of
eamed hxtmne (fuxpm with two or n m dhli cdm). TMe phasw ra for 1996
wo d be so at 15.98 pmet fmr tazprj w oitw mqufy child and 19.37 pafan fr taxpaers
with two or mane qmfying clkku.

Tle combination of the reduction in the credit rawe and the increan In th earned
incob e thhold would leave the maximwn credit for tax yen with one qulfyi child
vim y unchanged from present law.
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IV. DISCUSSION OF ISSUES

As mnmioned earlit (see Part i), two of the stated goals of the E!TC when it was enacted
were to provide targeted tax relief to working low-income taxpayers with children and to improve
those individuals' work incentives. This pan discusses the effect of the EITC on work incentives,
the EITC's effeveness at reaching the targeted population, and the IRS's adminismtive measures
to reduce noncompliance. It then concludes with a brief discussion of some proposed alternatives
to the EIC.

Effect of the ITC on labor snnl

In general, a program like the EITC can have two effects on work effort. First, sice it
changes the after-tax wage (i.e., the return to each additional hour of work), people might choose
to work a different number of hours. With a higher aft-tax wage, it is more expensive for
individuals not to work, so they may substitute hours of work for hours of leisure. Second, since it
increases people's disposable income, they might choose to work less - for instance, by working
fewer hours per week, taking more leisure time, or giving up a pert-time job. The direction of the
first effect (the "substitution effect") depends upon whether the individual's income puts him in the
phasein, plateau, or phaseout range of the credit. The direction of the second effect ('the income
effect") is to reduce hours worked for all individuals receiving the credit.

For individuals in the phasein range, the EITC increases the after-tax wage, so the substitution
effect is in the opposite direction of the income effect. The net change in work effort depends upon
the relative magnitude of the two effects. For individuals in the plateau range, there is no effect on
the after-tax wage. Since the credit is at the maximum amount, the EITC operates like a lump-sum
grant, and work effort would tend to fall because of the income effect. For individuals in the
phaseout range. the EITC reduces the after-tax wage, since an additional dollar of earnings will result
in a reduction in the EITC received (by the phaseout rate times the additional earnings). In this case,
the substitution effect reinforces the income effect, and a reduction in work effort could be expected.

In the aggregate, the effect of the EITC depends upon the rektv sizes of the work incentives
or disincentives for individuals in the different incomre ranges and the relative'number of EiTC-eligible
individuals in each of the those ranges. Estimates suggest that just under one-quarter of recipients
are in the phasein range, just over three-fifths are in the phaseout range, and the remainder (about
one-sixth) are in the plateau range.' So for the vast majority of individuals, the marginal effect of the
credit is unambiguously to reduce work incentives. Using estimates from the economics literature
of the response of labor supply to changes in after-tax wages, a number of researchers have simulated

' Estimates are from John Karl Scholz, "The Earned Income Tax Credit: Participation,
Compliance, and Antipoverty Effectiveness," National Tax Journal, 47, March 1994, p. 78, and
Janet Holtzblatt, Janet McCubbin, and Robert Gillette, "Promoting Work through the EITC,"
National Tax Journal, 47, September 1994, p. 598.
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the ecs on agreat labor supply of recent changes in the EITrV In general, they find that hours
worked increase for individuals in the phasein range (where the r effect is ambiguous) and
decrease for individual in both the plateau and phaseout ranges (in accord with the theoretical
prediction). The effects on labor supply are generally larger for secondary earners in two-parent
families than for primary earners or single-parent families.

One caveat with these findings is that they presume that individuals correctly perceive the
effect of the credit on their aft-tax wage. Most of the EITC claints receive their credit in a lump-
sum at the time they file their tax retums If they do not make the connection between the amount
they receive in credit and their earned income, these estimates of labor supply effects may be
incorrect. A second caveat is that the studies did not examine directly the effects of the EITC on
labor supply. The studies generally simulated the effects of the ErMc using behavioral parameters
from the economics literature, in some cases, from the negative income tax experiments from the
1970s, in other cases fiom other labor supply studies. Thus, the accuracy of the simulation results
depends upon whether the parameters from other labor supply studies accurately reflect the behavior
of EITC participants.

Most of the estimates of the EITC's effect on labor supply focus on the individuals already
receiving the credit and do not attempt to model individuals' decisions of whether or not to work.
One study' that does look at the question of labor nrrket participation suggests that the OBRA 1993
changes would, on average, increase the after-tax wage of single-parent families by 15 percent,
leading to a 6.2 percent increase in the probability of working. For secondary earners in two-parent
families, the OBRA 1993 changes would, on average, decrease the after-tax wage by five percent,
leading to a decrease in the probabiity of working. These changes in labor force participation, which
on balance increase the labor force, may offset the reduction in work effort by those already in the
labor force. Dickert, Houser, and Scholz calculate that if the new entrants worked an average of 20

' The following sources use labor supply estimates from the Seattle and Denver negative
income tax experiments: U.S. General Accounting Office, Earned Income Tax Credit: Design
and Administration Could Be Improved, GAO/GGD-93-145, September 1993 (looking at the
EITC in 1988 and as it would have been in 1994 had the OBRA 1993 changes not been made);
Holtzblatt, McCubbin, and Gillette (looking at the OBRA 1990 and OBRA 1993 changes); Saul
D. Hoffman and Laurence S. Seidman, The Earned Income Tax Credit: An'poverry Effectiveness
and Labor Market Effects, (Kalamazoo, Mich.: W.E. Upjohn Institute for Employment
Research), 1990 (looking at the EITC in 1988). Stacy Dickert, Scott Houser, and John Karl
Scholz, "The Earned Income Tax Credit and Transfer Programs: A Study of Labor Market and
Program Participation," in James M. Poterba (ed.), Tax Policy and the Economy, vol. 9,
(Cambridge, Mass.: National Bureau of Economic Research and MIT Press), 1995, pp. 1-50
(looking at the OBRA 1993 changes) used another set of estimated labor supply responses.

I Dickert, Houser, and Scholz, "The Earned Income Tax Credit and Transfer Programs:
A Study of Labor Market and Program Participation," op. cit.
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hour per week for 20 weeks a year, the hnrease in labor force p-rI n would more than fully
offet the reduction in hours from those already in the labor force.

Some acon have sred that one should not look at the EriC as an isolated
progambut radu as oneputofa system ofam n to iower-income individuals." The interaction
with older prop am can affect labor supply. Othermnsfer programs, such as Aid to Families with
Dependent Childmn (AFDC), food stamps, and Supplemental Security Income (SS1), contain
signficm hi* nu W tax razw i the forrm of the phaseout of benefits as income increases. For
frdivlduab whose ikome puts them i the pheki rane of the ETC the wage subsidy in the phasin
range nuy offset some of the implicit mrginal tax from the reduction in other benefits. For
individuals whose income puts them in the phaseout range of the EITC, the phaseout of the EITC
may exacerbate any implicit magn tax from the loss of other benefits. On balance, one set of
simulations suggest that the combined nwgn tax rae (explicit and implicit) on lower-income
individuals does not exceed 40 percent, but the variance acoss individuals may be large."

TMeln of the F.IrC to It lnt o tmnrfea

Because it is delivered through the tax system, the Eric may have better participation rates
than other trafes perhaps because there is less stigma to claiming the credit. The EITC may also
involve less intrusion into claimants' lives. Individuals can file a claim by filling out a tax return in
the privacy of their own home rather than by standing in line at a disbursement office and being
subject to questions. Scholz estimated that in 1990, between 75 and 90 percent of the taxpayers
ehogbl to receive the EITC actually claimed the credit By comparison, the percentage of eligible
idviduals claiming food stamps, SSl, and AFDC have &nerally been lower."

'Ibld.

'* See, for example, Anne L. Alstott, "The Faned Income Tax Credit and Some
Fundamental Institutional Dilemmas of Tax-Thnsfer Integration," National Tax Journal, 47,
September 1994, pp. 609-619, and Anne L Alstott, The Eaed Income Tax Credit and the
Oversimplified Case for Tax-Based Welfare Reform," Harvard Law Review, 108, January 1995.

" Stacy Dicken, Scott Houser, and John Karl Scholz, "Taxes and the Poor. A
Microsimulation Study of Implicit and Explicit Taxes," National Tax Journal, 47, September
1994, pp. 621-638.

, John Karl Scholz, 'The Earned Income Tax Credit: Participation, Compliance, and
Antipoverty Effectiveness," National Tax Journal, 47, March 1994, p. 65-72. Scholz used a
number of methods to estimate the participation rate the extreme values of the estimate are
listed above. His prefered estimate is 80 to 86 percent. 1)

,s Robert H. Haveman estimated participation rates forIfood stamps and SSI of 50-60
percent in the late 1970s and for AFDC from 56 percent in Arizona to 95 percent in the District
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At the sa m tim the ErT nay alo be more prone to improper claims, because unlike such
programs as food stamps and AFDC, there are no caseworkers to process the claims and check up
on claimants. Instead, any monitoring of the ETIC must come through the IRS tax enforcement
process. Esdmues; using data from the IRS's Taxpayer Compliance Measurement Program (TCMP)
suggest that in 1988, 32 percent of the EITC claimants were ineligible for the credit and 34 percent
of the credit amount was claimed appropriately. Data from earlier TCMP audits were roughly
sinilar. Data from the 1985 TCM[P suggest that 38 percent of the EITC claimants were ineligible for
the credit and 37 percent of the credit amnt wasc inappropriately, while data from the 1982
TCMP suggest that 27 percent of the BITC claimants were ineligible for the credit and 29 percent
of the credit amount was claimed inappropriately.14

No TCMP audits of individual taxpayers have been conducted since the 1988 panel, so there
has not been a chance to update these estimates, which come from a sample representative of all
EITC clainnts. Also, there have been substantial changes to the ETC since 1988, which makes it
difficult to extrapolate the findings from TCMP data from the 1980s to the present. For example,
one of the coniuting factors to erroneous claims of the credit was taxpayer confusion about filing
status. On the 1985 TCMP, over half of the EITC returns that were disallowed were a result of
taxpayers erroneously claiing a child exemption. Upon audit, over half of those disqualified claims
had the filing status changed from one that would have allowed the EITC to be claimed to one that
dk not (e.g., from head of household to single).S The silification of the qualifying child rules in
OBRA 1990 could have helped to reduce this type of erroneous EIC claim. The filing of a separate
Schedule EIC (also a result of OBRA 1990) may also have reduced the error rate. On the other hand,
the inc in the credit rate and the maximum credit may have encouraged more individuals to claim
the credit erroneously.

The IRS studied a sample of EITC returns that were filed electronically during a two-week
period in January 1994 in order to look at erroneous EITC claims. Unlike the TCMP data, which
provide a sample of the entire EIC population, this sample is only generalizable to the returns filed
electronically in that two-week period. The IRS's preliminary analysis of this sample indicated that

of Columbia in 1975-1976. Rebecca M. Blank and Patricia Ruggles estimated participation rates
for food stamps of 54 to 66 percent and for AFDC of 62 to 72 percent (both in 1986-1987).
Both studies are cited in Scholz, "The Earned Income Tax Credit: Particpation, Compliance, and
Antipoverty Effectiveness," op. cit., at p. 7 1.

" Scholz, "The Earned Income Tax Credit: Participation, Compliance, and Antipoverty
Effectiveness," op. cit., at p. 68-69.

Is Janet Holtzblatt, "Administering Refundable Tax Credits: Lessons from the EITC
Experience," Proceedings of the 84 Annual NTA-TIA Conference, 1991, pp. 180-186.
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29 percent of the 1.3 milion EITC retms filed during the two-week period claimed too large a
refund. About 13 percent of the 1.3 million remns were classiW as inenional error."

Aud r r n to lmit jd

There has been concern that the IRS's institutional goal to process returns and pay refunds
qukkly have mde it susceptible to fraud, in particula where returns are filed electronically and are
conseque y processed more rapidly. Electronic filing has been faiy widespread among taxpayers
claiming the ETC

The IRS has to date taken some steps to reduce its exposure to E1TC fraud. For example.
the IRS has hunted a system of matching names and taxpayer identification numbers listed on tax
returns with the Social Securay Adinistation's database and lengthened processing time for certain
returns by up to egiht weeks to allow this -- trhi bd eis mig refunds. Prior to this filing season,
the IRS was umble to match TINs with the Social Security Adminisration database on a nationwide
basis before processing tax returns." This matching may s reduce fraud, but it may also
delay the issuance of refunds to taxpayers who are entitled to claim the EITC but who
do not report their names and TINs on their tax reruns identically to the records in the Social
Security Administration database.

A possible way to help limit fraud would be increased scrutiny of the approximaly 40,000
ekeuwic run originators (EROs). Some EROs do not cmpy fully with IRS requirements for
electronic filing, and several have been convicted of criminal activity in schemes to defraud the
government through false EITC clanm" Through March 5, 1995, the IRS conducted 3,600
monitoring visits of EROs, resulting in 103 suspensions and 303 wamins&' If the ratio of EROs
with compliance problems uncovered to date held true for all EROs, it would mean that more than
4,000 EROs are not in complete complianc with IRS requirements. (This would not, however,
necessarily be indicative of widespread fraud among EROs.) Another way to reduce dependence
upon EROs while still encouraging electronic filing would be expanded use of free electronic filing.
As of March 24, 1995, only 122,000 fliers used any of the 1,200 free electronic filing sites in the

" U.S. General Accounting Office, Earned Income Credit: Targeting to the Working
Poor, GAO/GGD-95-122BR, March 1995, pp. 14-15.

" Testimony of IRS Conmissioner Richardson before the Senaie Committee on
Governmental Affairs (April 4,1995).

"Ways and Means Subconmittee on Oversight hearing of February 10. 1994.

"Testimony of IRS Commissioner Richardson before the Senaie Commnittee on
Governmental Affairs (April 4,1995).
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United States.' Some observers believe that the IRS could take additional steps to improve
participation in the free electronic filing program.

Another administrative reform that could be effective against EITC fraud would be matching
of third-party wage and withholding records (e.g., W-2s) against the tax returns before refunds are
issued. Because currently this matching generally is only performed after the refunds are issued, if
the LRS deterrrines that a refund that was paid should not in fact have been paid, it must then go to
the taxpayer directly to attempt to collect the money. It is inefficient to try to collect relatively small
suns of money from a large number of relatively poor individuals. On the other hand, delaying the
issuance of refunds until tax returns could be matched agais third-party wage data would be a major
change to the current system of processing tax returns. It could result in delays of many months
between the filing of tax returns and the issuance of refunds, unless significant administrative changes
were made to accelerate the processing of third-party wage data. Another course of action would
be to make the EITC nonrefundable, but that course might be objectionable to some on policy.
grounds. The annual refundable portion of the EITC is estimated to exceed $20 billion per year
beginning in 1996.

Replacement of the EITC with another delivery system

To address the icsue of EITC fraud, some have argued that the EITC should be replaced with
a direct expenditure program. While no one contends that fraud can be eliminated by a direct
expenditure program, two other arguments are made in support of the direct expenditure program.
First, it is argued that the IRS is ill-prepared institutionally to administer a program that puts a
premium on the overstatement of income. In almost all other cases, the IRS seeks to attribute income
to a taxpayer and the taxpayer has an incentive to minimize reported income. The second argument
is that it could take several filing seasons before the IRS can establish effective matching during the
filing season.

Opponents of the direct expenditure alternative respond that no government program is
immune from fraud and suggest that the EITC should be fixed, not abandoned. They contend that
one way to partially offset the problem of overstatement of income may to set up some sort of proxy
for effective matching before paying the EITC. One alternative would be to use wage information
from the third quarter of the previous calendar year for a filing season rather than the annual year-end
information.2

Supra.

, Testimony of Finn M. W. Caspersen before the Senate Committee on Governmental

Affairs (April 4, 1995).
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Another proposal is to replace the EITC with a floor on FICA taxes.2 The theory behind
this proposal is that the EITC was initally designed as an offset of FICA taxes for the working poor.
The proponents of this proposal claim that this is a more direct solution to the problem of work
disincentives caused by high payroll taxes. They contend that it should also be easier than to
administer psnt law and not subject to the same fraud and filing complexity as the ErTC. It also
frees IRS resources for other productive work because the repeal of the EITC would eliminate over
10 millin tax returns annually. This proposal could apply to all taxpayers or could only be available
to low-income taxpayers. Some contend that limiting the benefit from a floor on FICA taxes to
lower-income taxpayers is more consistent with the original EITC goal of a FICA tax offset for the
working poor than is granting more general relief from FICA taxes for all taxpayers regardless of
income kL Besdes the additional complexity involved, a phaseout of the exclusion for all or only
some taxpayers will effect the revenue cost signidcatly. Opponents of the FICA tax floor argue that
the ErIC serves as more than a payroll tax offset; it also serves the goal of lifting many working poor
above the poverty line. This additional goal would not be served by the replacement of the EITC
with a FICA tax floor. Also, this proposal could have the effect of reducing amounts allocated to the
Social Security Trust Fund and thereby reducing the solvency of the social security program unless
corresponding changes are made to social security benefit payments.

' Testimony of Professor George K. Yin before the Senate Committee on Governmental
Affairs (April 4, 1995).
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APPENDIX

The Appendix contains tables and charts providing additional information about the EITC.

Table I is based on data from the Internal Revenue Service's Statistics of Income Division
and shows over the history of the credit the number of families who received the credit, the total
amount of EITC claimed. and the portion of ErIC in excess of tax liability. The dollar amounts are
not adjusted for inflation. Information for 1994 through 2000 are projections.

Table 2 shows the EITC parameters over the history of the credit in dollar amounts
unadjusted for inflation.

Table 3 converts the information for the earnings Enit, the maximum credit, and the phaseout
ranges from Table 2 into 1995 dollars. It is also converts the information on the total amount of
EITC and the average credit per family from Table I into 1995 dollars.

Table 4 is drawn from Internal Revenue Service, Statsrics of Income Bulletin, Publication
1136, voL 14, no. 3, Winter 1994-1995, pp. 178-204. These data pertain to tax year 1992 and come
from the aggregate of all returns filed and processed through the Individual Master File during
calendar year 1993. They are not edited for Statistics of Information purposes and thus may not be
directly comparable to the infornmtion in Table 1. The first set of columns show by State the number
of returns claiming the EITC (in aggregate and as a percentage of all returns) and the amount of
EITC'claired. The second set of columns show the number of returns claiming an EITC that exceeds
the taxpayer's tax liability (i.e., at least some portion of the EITC is received as a refundable credit).
The number of returns with some refundable credit is shown in aggregate and as a percentage of
returns claiming the EITC. The amount of refundable credit is shown, in aggregate and as a
percentage of the total amount of EITC claimed.

Charts I and 2 show the effects of the EITC changes in OBRA 1990 and OBRA 1993 on the
size of the credits that would be available in 1996. For purposes of these charts, all income of the
individual is assumed to be wage income.
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Tabe I.-Data on Eaned Income Tax Credits Climed, 1975-2000

Calendar year
to which

credit applies

1975
1976
1977
1978
1979
1980
1981
1982
1983
1984
1985
1986
1987
1988
1989
1990
1991
1992
1993
19941
19951
1996'
1997'
1998'
1999'
2000'

Number of
famiis wbo

received
(tUWandS)

6,215
6,473
5,627
5,192
7,135
6,954
6,717
6.395
7.368
6,376
7,432
7.156
8,738

11,148
11,696
12,612
13,105
14,097
15,117
18,059
18,425
18,716
18,907
19,104
19,369
19,638

Total amout
or credt
(nlkm)

$1,250
1v295
1,127
1,048
2,052
1,986
1,912
1,775
1,795
1,638
2,088
2009
3,391
5,896
6,595
6.928

10,589
13,028
15,537
19,647
23,310
25,825
26.947
28,134
29,417
30,809

I'Projected

Source: Internal Revenue Service, Stansdcs of Income, various years

Refunded
-rlof

audit
(nms)

$900
890
880
801

1,395
1,370
1,278
1,222
1,289
1,162
1,499
1,479
2,930
4,257
4,636
5,303
7,849
9,959

12,028
16,549
19,779
21,880
22,810
23,819
24.839
25,942

Average
credit per
Der family

$201
200
200
202
288
286
285
278
224
257
281
281
450
529
564
549
808
926
945

1,088
1,265
1,380
1,425
1,473
1,519
1,569



Table 2-Earned Income Tax Credit Parameters, 1975-19%
(dollar amounts unadjuse for inflation)

Minimum
income for

Credit maim
rate credit

Maximum
credit

Phamout
rate

Phmew raag
- Emae

Income Income

1973-78
1979-84
1985-86
1987
1988
1989
1990
1991:

One child
Two children

1992:
One child
Two children

1993:

1994:

One child
Two children

No children
One child

"Two children

Calendary

10.00%
10.00
11.00
14.00
14.00
14.00
14.00

16.70
17.30

17.60
18.40

18.50
19.50

7.65
26.30
30.00

$4.000
5,000
5,000
6,080
6,240
6,500
6,810

7,140
7,140

7,520
7,520

7,750
7,750

4,000
7.750
8,425

$400
500
550
851
874
910
953

1,192
1,235

1,324
1,384

1,434
1,511

306
2,038
2,528

10.00%
12.50
12.22
10.00
10.00
10.00
10.00

11.93
12.36

12.57
13.14

13.21
13.93

7.65
15.98
17.68

$4.000
6.000
6,00
6,920
9,840

10,240
10,730

11,250
1250

11,840
11,840

12,200
12,200

5.000
11,000
11,000

$8,000
10,000
I I A)0
15,432
18,576
19,340
20,264

21.250
21,250

22,370
22,370

23,050
23,050

9,000
23,755
25.296

credit ral



TaMe 2.-Earned Inee Tax Credt Paramet-s, 197519%
(&wla amoumt ma for hds.)

Income r

Credit m imum Maximu Pbrnnt
Phomau raW.-p~ -_ tFf

lme INOur
rat c.

1995- No chikbe 7.65% $4,100 $314 7.65% $5,130 $9,23

One child 34.00 6,160 2,094 15.98 11,290 24,39

Two chldiknm 36.00 8,640 3,110 20.22 11290 26,673

1996: No children 7.65 4,230 324 7.65 5,290 9,520

Onechild 34.00 6,340 2,156 15.98 11,630 25,119

Two children 40.00 8,910 3,564 21.06 11,630 28,553

Sowce Compiled by staff of the Joint Committee on Taxaton

C~dmxr 7W"
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Table 3.-Eanwd Income Tax Credit Parameters, 197S.1995 in 199S Dollars

AdJusted to 1995 dollars by CPI-U

hn.me for Phageut rae
crd Mxmm r egenadi Eading
credt credit bccme incm

Trood
amout
orEITC
(mlErM)

Average
credit per
per family

1975
1976
1977
1978

1979
1980
1981
1982
1983
1984
1985
1986
1987
1988
1989
1990
1991

One child
Two children

1992
One child
Two children

1993
One child
Two children

1994
No children
One child
Two children

1995
No children
One child
Two children

SI 1.352-
10.734
10.078
9.367

10.516
9.65
8.399
7.911
7,665
7,348
7.095
6966
8.172
8.054
8,004
7,956

8,004
8.004

8.184
8.184

8.189
8.189

4.121
7.985
8,680

4.100
6.160
8640

S1.135
1.073
1.008

937
13052

926
840
791
766
735
780
766

1.144
1.128
1,121
1.113

S11.352
10.734
10.078
9.367

12,619
11,118
10.078
9.493
9.198
8.817
9224
9.055
9.301

12.700
12,609
12.535

$22.704
21.467
20.157
18.734
21,031
18.530
16,797
15.822
15.330
14,695
15.609
15.324
20.742
23.975
23.814
23.673

1.336 12.612 23.822
1.384 12.612 23.822

1.441 12.885 24.345
1.506 12.885 24.345

1.515 12.891 24.356
1.597 12.891 24.356

315
2.100
2.605

314
2,094
3.110

5.151
11.333
11333

5.130
1i.290
11290

9272
24.474
26.062

9230
24.396
26.673

$3.548
3A75
2.840
2.454
4.316
3.680
3.212

2.752
2,407
2,963

2.799
4.558
7.610
8.121
8,093

11.871

5570
537
504
473
606
530
479
440
343
378
399
391
605
683
694
641
906

14,178 1.008

16.417 999

20,242 1.121

23.310 1.265

I JC/ Cacaations

Calendar
yar
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"rne 4.- .%ale DMa 4m Earned Incoe' Tax Credis Uamed, 192

Numb or Ted Am
adm RO b~n

Aba
AmMr
Admu
Awltb

Ddbmme
DImbis of Cdwmlb
Iqdd

imb

Io
KMs
K 4-u
I, mlm
hudm

Idbo)
Mdw

36I4
311.103

249.461
394.302

2.11314

164.193
77631
34.539
4L$140

84702

512.534
37.416
6M971

575.354
270.062

111.443
110.464
219.252
376.267
S0S

233.430
167.745
36LI66
149.133
297.995

20.7%
5.3%

34.9%
19.6*%
ISA%

9.9%
4.9%

10.5%
16. %
13.6A%

17.2%
66%

13.2%
10.7%
10.7%

9.9%
14.3%
22.2%
10.1%

30.0%

6.0%
.9%

7.2%
29.7%

S367.936
13.65

236.730
17.24

2.032.335

34133D9
63.193
3232u
45.671

112.582

4993

13.33963193

56329

525.2"75
246..161

97.183

367.232

47.515

N4mbwd I dFJc Anine
ago= IAm "--

12.234
203.745
154.709

123.312
21.1124

3.449
671324

409,619
25A5

449.236
2DIJA61

713,74

313.162
39.3531

173.127
!16.309

* 279.250
304.61
253.247

212AX
142.124
316.447

304.230

5 S292.761
67.9% 1.540
81.7% 311.442
793.% 142.25
15.4%I 3361.47

75.1% 301.063
662% 40.I05
76.S 24.444
78.7% 35.662
79.3% 611.7 9

79.9% 36393
613% 2446
7.5% 4O949
78.1% 40m9S

74.7% 181.126

70A,% 66,05
73.0% 0013
771o% 1M6U9
8.2% 290347
702% AD74o

742% 353.402
69.3% 93.736
753% 231A3
703% 84.507
15.0% 24".536

dEwbC~d

7,3%
7A6

75.9%
123%

72.6%
64,%
75.9%
7.1%
753%

77.3%
45AS
65.6%
730%76.7%

733%

673%
71AS
73. %
803%
64A%

72.2%

73. %
65.7%
81.7%
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Numer d % oTf ah
adm SMUM AMO

Numd % LdI.I1TCM N" m 

Idbeow

tdgw -
New Ju

New 1Meko
New Yt*
Nm Cmaum

Oqm
N Dsyaw

Rhode ldmd
Slk coulft

3006l Ddwtl

Tem~e

aM

Ilh

VamaM

wm vbwim
West Vkgm
Wwom

279.121
44.932
74.031
75.332
37.915

33.193
127.900
3O.710
503.333
26.43

472.901
202-U
142.147
465.021
36.204

295.057

37.156
361.M90

1.413.644
79.94
24.024

316.93S
203.952
96s43
182.151
23.260

12.2% S25..795
12J% 40)0l 1
10.0% 66-58
I .2% 63.6O
7.1% 32.947

3M9% 304.79
13.6% 119.49
10.4% 746967
163% 437277
9.5% 23.933

9.3% 416539
152% 1833597
10.5% 323.433
L6% 405.066
L% 31.336

13.3 292.147

1m.7% 34.60
163% 341.522
13.4% 1.363.423
108% 72.52
9.1% 20.339

10.81% 29.
.5s 178.446

14J0% 37.197
3.0% 160.737

II.0% 20.-3S

212.029
33.5M6
s3.996
57.351
2SJM

250*25
105ME
621.32
393452

19.176

350.2
137.299
307.330
334.553
26A31

237.751

2734
21=.06

3.156176
59.534
16.546

244336

74.793
132ASS
17.556
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76A% S136.120
74.7% 27.700
72.9% 46M27
76.1,, SA53
67.7% 21.03S

75.3% 224217
82. % 93.201
74.% 537.930
73.2% 367.745
71A% IS=13

74.1% 3M.9"9
77.6% 137,337
75.5% 94.97
71.9% 23,034
73 1% 22,397

6% 229M9

73A6 23231
7 3% 2X6.134

1.% 3.06357
75.3% $3.015
63.9% 12.661

77.1% 223904
74.7% 130.412
77.2% 65.419
723% II3.66
75.3% 14.917

mbbkftqdia
% dE3TC%rm

733%
692%

75.0%
632%

73h%
783%

72.0%
75.5%
66A%
MZS

723%
74.1%
73.7%
69.9,

70AS%
78A%

6.4%
7M.0

73.1%
62.2%

75.0%
73.1%
75.0%
69 .5%
723%
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