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FOREWORD

Shifts in family composition, increased participation of women in
the labor force, and increased poverty have greatly affected millions
of American families, The report which follows, prepared by the Con-

sional Budget Office, arid reprinted here in its entirety by the
g lect Committee on Children, Youth; and Families, describes the
effect these same .forces and anticipated population shifts will have
on very young children and very elderly adults. In Farticular, this
report projects the level of care these two groups will require in the

. coming decades, and analyzes somé ways the nation miight respond.

The first section of this report documents the significant increases'

in the demand for care which will occur during this decade for young -

children and those elderly unable. to completely care for themselves,
Dependent care services for children.include after-school care for
students as well as day care for infants and preschoolers. For physi-

. cally impaired elderly, dependent-care services. would include chore .

and homemaker services, home-delivered meals, and companionship
programs, perhaps in conjunction with home health setrvices,
Sections 2 and 3 of the report inclade a range of policy options de-
signed to meet the increased needs for care described in the first
Ssection. For both the young and'the elderly, policy alternatives in~
clude direct expenditures for services, tax expenditures, or a mixture
of both; some would increase federal éosts, while others would re-
direct the current level of. reSources. The similarity of these options,

- which currently exist in law, reflects the fact that the two }l)opulations,.

. .- that

although at opposite ends of the lifesFan, share. several important
characteristics. Both are growing at faster rates than the rate of |
growth for the total population, both have a variety of unmet needs,

and both are already involved'in a multi-faceted system of service
programs, reimbursements to private caregivers, and tax incentives
for family caregivers, .

The policy strategies described would have similar effects on fami-
lies providing care for the two pog\xlations, Tax credits for child care
or elder-care servicesvould be of most bénefit to middle and upper -
income families, thése with sybstantial tax liabilities. Low income
families would benefit more quickly and substantially from direct
. publig expenditures for services. , .

Théir common position as members of families is the most impor-
tant link between the young and the elderly. It is to their families
ach first turns for nurturance and care. In that light, federal
_support for dependent-care services essentially represents support for
each/ familv’s efforts to meet its members’ needs. The absence of in-
creased public support for such seivices, in view of accelerated de-
maids, potentially undermines both the ¢oping capacities and ‘the

N ~ . '
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| (tﬁlllu]it&%f life for many American families. This report documents

P

 reportis presented

ese potentially disruptive forces and identifies various roles the gov- .

* ernment, can play in supporting the efforts of fgmiliqs to meet the

‘demands. - " Lo .l ]
A’ summary analﬁis of the relevant trends set forth in the CBO
low. Except where otherwise specifically noted,

all conclusions and implications are drawn directly from.the CBO

-

' ‘ . CHILDREN

Demographic changes - - : ‘ ‘

# Demand for child care services will grow, fueled by a substantial ’
increase in the population of young children, especially those under
six years old. Thanks to the maturation of the “baby boom,” the popu-
lation Tinder six will rise by 8.3 million during this decade, from 19.6
million in 1980 t6 22.9 million in 1990 (a 17-percent increase). In the |
previous decade, according to Census data not included in the report,

_there was a 6.5-percent decline in the under six population.

However, the most important trend affecting the increase in demarnid

" Yor child care services is not population growth, but the anticipated
*_increase in the proportion of children living with ofly one p#rent,

‘usudlly the mother. The population of children under 10 from single-
parent households is expected to rise by 48 percent between 1980 and
1990, from 6 million to 8.9, million. This increase of roughly 3 million
children means that nearly 1 in 4 children under 10 will live in a single .
parent housghold at the end of this decade. . ’

The CBO report indicates that the trend toward increased labor

- force participation by single mothers found during the 1970’s is ex-

pected to continue through this decade. The percentage of single
mothers in the labor force with children under six was well over half

~in 1980 (59 percent), and is projected to rise to 63 percent by 1990.

An even more dramatic increase in the percentage of working
mothers with very young children is expected in households where the
father is present. The 1990’s will be the first decade to begin with a
majority of these inothers (55 péreent) in the labor force. This repre-
sents a percentage increase of over 80 percent in the 20 years since’
1970, when fewer than one-third of all married motliers of children
under six worked. . : : '

To%the extent that single mothers enter the labor force or seek job -
training, the need for affordable child care will be accelerated. }(;1-
creased nreed may bring an increased supply of quality child care at a
reasonable charge within the marketplace. However, a recent report
from the Bureau of the Census,! published after the €BO report was
prepared, indicates that the current supply of affordable day care for

. a significant number of mothers is inadequate. The report estimates

that 26 percent of mothers of children"under 6 not now working (1.7 -

million women) would seek employment if affordable child care were -

available. . . ' :
According to that Census Report, the apparent shortfall in the

* supply of reasonably priced child-care is particularly acute for single

* 1 Martin O'Connell and Carolvn C. Rocers. “Child Care Arrangement of Working Mothers &
.June 1982,” Cnrrent POpulatloq‘Reports. Series P-23 (Special Studies), November 1983.

| \
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motliers and low-incomd mothers. Farty-five percent of the ‘single
mothers surveyed indicated an unmet need for child care prohibited

them from looking for work, and, 36 percent of mothers in families .

. with incomes under $15,000' indicated that they would seek employ-

-

~ already inadequate supply of reasonab
" Children in poverty - M

ment if affordable care were available. .
These reeent findings, coupled with data from the CBO report,

suggest that future increases in demand for affordable child care with- .

out increases in support for these serV{ce's, 'Wiclll f}:xixl'(tiher exacerbate the
y priced child care.

v

The number-pf lo‘w-‘ipcamé children ‘is expected to increase, due

largely to the growing number of-‘single-parent households which - "

typically suffer from a greater incidenee of poverty. These low-income

amilie§ also have greater problems finding affordable child care. If
poverty rates declined to 1979 -(pre-recession) levels, the number of
thildren under six in poverty would increase by 1 million during this

decade, from 3.9 million in 1980 to 4.9 million in 1990. This would
- mean that 27 percent of thé total increase in children under 6, and

over 50 percent of the increase in children under 6 from single-parent
households, will be poor. :

Implications _ » ‘ . :
_The convergence of these economic and social Torces will lead to
significantly increased demands for child-care.-If the federal role in

the provision of child-care services does not keep pace with the in-

crease”in_demand, both low and moderate income parents will be
affected. Both might shift their children to more informal care, lower
the quality and quantity of supervisionin care, and in some instances,

" leave children with no adult supervision. Although not all the implica-

tions are known, it is likely that such children would suffer in terms
of their physical, emotional, and educational needs. .

o, .o "rmnmu.)my‘ o ‘
Demographic changes '

since the turn of thé century make people 65 and over, and especially.
the “old elderly,” 80 and over, the fastest growing group within our
society. Between 1980 and 1990, the 80 and over population, those most

"often in need of dependent care services, will rise from 5.2. million to

7.5 million. This 45 percent rate of growth is the highest, prbjected
increase for any age cohort specified in the report. * * ot .
Elconomic shifts . S

b L If the ;l)roportion of the 80 andto§er population who are poorremairis
a

roughly 20 percent durinyg the 1980’s, the numbers of very elderly
or will increase by nearly 50-percent, from 1 million in 1980 to about

1.5 million in 1990. As the numbers of low-income very elderly grow,

so will the demand for a range of dependent care services. ,

- Unmarried ‘elderly -women are particularly. vulnerable to poverty,
primarily because of low social security and pension benefits. Yet a
widening gap in life expectancies between men and womén and the fact

. that men tend to marry younger women suggests that many of the old

elderly in 1990 will bé single women.

[y

"High pre-World War I fertility and incr’eases,i,n life expectancy .
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Even among those elderly who are not poor, rising health care costs
will make payment for dependent-care services difficult. Next year
(1984) the average 'annual out-of-pocket expenditure for noninstitu- ‘-

¥ tionalized health care for elderly 1dividuais is expected to be over .
$1,000, and more for those in poor health. These costs are separate from
cpsts paid by Medicare, the major federal health insurance program for
the elderly. In fact, recent data not included in the report indicate .

. . average health care costs for elderly persons have now returned to the °

melative level of 1965, before the enactment of Medicare.” These data

further show that health expenditures for the elderly ngt covered by

Medicare now average aliost 20 percent of their total annual income.
Implications - oL ' '

Taken together, these population,shifts and economic pressures por-

,-tend a sharp increase in the demand for dependent-care services among

the growing elderly population. For those receiving no services, but

.~ remaining at home, basic daily needs such as diet and personal hygiene

~~ might suffer. In other instances, lack of services might hasten institu-

.tionalization—lowering some aspects of their quality of life and, in

. some cases, increasing costs to the federal government (primarily) for

nursing{ homye care paid through Medicaid, the health insurance pro-

. »gram for low-incomeindividuals. ‘ v E
" i . * E ) * * .

. - % The publication of this report represents the continzed effort of the
.Select .Comniittee on Children, Youth and Families to bri:ig forth

timely and accurate information on the current conditions and trends -
affecting U.S. children and their families, as well.as alternative policies

- to address these conditions. Wee are grateful to the Human Resources -

and Community Development Division of The Congressional Budget

« » Office for preparing the report at the:request of Congressman Bayber -

B. Conable, Jr., ranking minority member o the House Committee on
Ways and Means. We-would Iife to thank-Paul Cullinan, Daniel
Koretz, Martin Levine, Marilyn Mpon, and] Patricia Ruggles of the
CBO staff, as well as Deborah Phijllipg; who fontributed extensively to
this project while she was-a post-doctoral intern at the CBO.

It is our-hope that this report will help focus discussion on some of
the critical issues facing families through the life-span, and will serve
asa foundation for intergeneraitional dialogue. L

N ‘o » GEORGE MILLER,
* Chairma
. . ) : Dax Marriorr, i
I : T Ranking M#ority Member.

It
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3 .8, Senate. Speclal Committee on Aging, 1983, Developments in Aglng. 1682, Volume'1."
_W‘ashlngton‘. D.C..'U.S. Government Printing Office. ) .
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SUMMARY *

. )

During tllis det;,lad‘e‘; a combination of demographic, economic, and

social trends will increése the demand for dependent-care services for young

e

children (under age lO) and elderly persons with health problems or

functional hmn'tatnons. This paper. analyzes the likely changes in demand, '

\ examines th\eir implications for federal policy, and discusses possible federal

responses.

- -

o N .

Contributing to an overall lncrease in the demand for nonfamily
dependent- -care services: (Such as day care for children and homemaker
services for the dependent elderly) wnll bé a rapid growth between 1980 and
1950 in the nun'iben:s of young children and elderly individuals—especially,
those over age 80. Continued grow-th in the labor-force participation of
women and in lhe proportion of young children living in single-parent
hodseholds is expected to exacerbate *the in"lpact of these population
cllanges, by leadlng, a}greater proportion of families to seek care by
individuals or organizations outside the family. Moreover, the number of
young children and elderly persons living in poverty will probably increase,

-—perhaps substantlally, .over the decade. - Fmally, while changes. in the supply_

of dependent-care services are difficult to pro,ect, it is likely that in the

absence of federal intervention the supply of care accessible to lower-

income families will not keep pace with the increase in demand.

10



N\ Taken togethern these trends suggest that a federal response could be
. a major determina;'\t of the access that-mahy of the‘grow;mg numbe.r of..
young children and dependent elderly--especnally those with low mcomes«
will have to nonfamnly care.  Altering the current federal programs that
support dependent-care services, to increase targeting\ er .efficiency while
maintaining present hlmding levels, could eccommodate part, butlrl\ot all, of 7
the ‘increased demand. Exp‘anding federal support coujd_ further reduce the
problem, but at the cost of increasing the deficit, rai..‘singv taxes, or requi;'ing
~offsetting reductions in other federal prograrﬁs. '
—_—

F{-\CTORS AFFECTING DEMAND FbR DEPENDENT—-CARE"SERVICES‘
' Four factors are likely . to increase the demand for -dependeDt-care
services during the_l9805: v
o SHifts in the age structure of the populéiion;

o A concomitant increase in the number of elderly with health
problems and functional limitations;

v
‘0 Changes in family composition; and

o “Trends in employment. ,

Dui‘ihg_the 198053 the num‘ber of young children is expected to increase

by roughly 4.8 million, of whom almost 3.4 million will be under age six.

- During the same period, the total elderly population‘is expected.to grow by '
6.3 million, with the old-elderly popuiation accounting for roughly 2.3

i Amillion of that increase. One consequence of t'he growth and aging of the’
elderly population is likely to be a rise in the number of elderly with Héalth

‘
problems and functional limitations.

T «
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Changes in household composmon expected durnng the remainder of
the decade are likely to mcrease the demand for dependent-care services * - -
still further ln the case of young children, most 1mportant is’ the\

households will contmue to . nse—-albelt at_a slower rate than . during the e

expectation that the proporuon yvmg in slngle-parept (usually_, mother-‘bnly)
l97Ds—-result|nEg in roughly 3 mllllon more Chlldf\ under age lO hvmg |n .’. ‘
,smgle-parent famthes in 1990 than’ in l980. Moreover, aBout half ofvthls
increase wul be chlldren under age srx Among the elderly, the most a :
1mportant trend in household composmon wnll be the mcreased proportxon of '

- i

: |ndlv1duals (mostly women) living alone—or |th someone "other “than a-

spodse--that the aglng of the elderly populatl n \thl likely brmg g - =
A contmued mcrease in the labor-force parthlpatlon “of womer) is also

llkely to have a substantlal impact’ on the demand for non-famlly ‘gependent

. cares Contmuatlon of current trends \vould result . ln a snzable mcrease m

..

4the number ot young tmldren reared by two employed parents or by an .

i

employed only parent The number of chlldren under age six ‘ltvmg in such P

'households could increase by about 34 mnlllon between l980 and\/990 whxle
the number living ‘with two parents, only one of 'who‘m is'in the ‘labor force,
“ could. actually declme by nearly 1. mlllion (see Summary Table 1).: Contmued /
: 'growth i the labor-force partlcnpatnon of women—partlcularly marned )
. 4' ‘ :.women-- 1ght also reduce the avanlablllty of famlly members to’ care for'_

dependent elderly persons. On the other hahd the extent to whld’l ne\\lly

employed women would otherwnse be carlng for elderly relatlves ls unclear .

N
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suuwmv TABLE 1. NUMBER AND PB%ENT OF CHILDREN UNDER .
:AGE SIX, BY NUMBER OF PARENTS IN THE
< HOUSEHOLD AND LABOR-FORCE STATUS OF
MOTHER, 1980 AND oaecnous FOR 1990

- - (Chlldren in thousands). :
o . Change”
1980 - 1990 ‘Number  Percen}:
Chlldren with Two Parents, . ’ :
Mother Not in Labor Force © 8,435 7,59 © =841 -10
Chlldren with Mother Only, ) .
Not in Labor Force 1,219 1,609 - 390 32
Children with Two Parents, o o
* Mother in Labor Force ' 6,930 . 9,39 2,464 36
Children with Mother Only, _ :
in Labor Force 1,777 2,786 1,009 = 57
Othera/ = C s 1,614 w27
/' Total Children 1, 629 2,997 3,38 17

SOURCE: Text Tables 2 and 3.

a. - This categor); includes children living with their fathers only as well as
. those living with neither parent. : .

FACTORS BEARING ON FEDERAL SUPPORT
TOR DEPENDENT-CARE SERVICES = ©

Pechaps the most significant factor bearing on a federal response to

~ the likely increase in demAnd for dependent-care services is that the number
of young children and dependent elderly persons living in poverty will

“probably increase between 1980 and 1990, perhaps by a large amount.

O
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The number.of young children living in povert); will be determin@ by
the overall growth in the population of young children, the increasing
proportion of young children living in mother-only "households, and general
economic_ conditions.  The proportion “of children in " female-headed

households living in poverty is consistently high and-varies relatively little

with ecqnomic cycles: roughly h_alf of all children under 18 in such.

‘households, and between 61 and 66’ percent ot.children under ‘6, fell below
the poverty line in each year from 1971 through 1981. On the other hand,
the poverty rate among young children in male-headed households has shown ’
more ,sénsitivity to economic conditions. Accordingly, the growth in the
population of young thildren, coupled with the shift of the population of
young children towérd single-parent households, can be expected to increase
the number o} young childrgn in poverty; improvement in the economy will
tend to decrease it, primarily by lowering the poverty rate among male-

headed households.

Barring a stronger economic recovery than ariticipated, however, the
combined effect of these three tacto\rs' is likely to be appreciably more -
young children in poverty. For example, if the pdverty rates for S\oth rrluale,-
and female-headed households in 1990 equalled their 1979 (pre-l&eoession)
levels, the number of children under age six livihg in poverty could increase

by about 1 million between 1980 and 1990 (see Summary Table 2).

14
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suuumwyhl 2. NUMBER AND PERCENT OF CHILDREN UNDER AGE SIX IN
: POVERTY IN 1980 AND PROJECTIONS FOR 1990 BY AGE AND
HOUSEHOLD TYPE, ASSUMING 1990 POVERTY RATES EQUAL

- TO THOSE IN 1979 (Children.in thousands; rates in percents)
1980 19903 1980 to 1990
. : Additional
*  Poor as

Number Percent Number Percent Additional Percent of
in in in ! in Add\tional - Children in Total - .

Poverty Poverty Poverty Poverty  Chil{ren Poverty ~ Additional

o4

Afl House- o .
hotds 3,950 20 4,918 21 3,533 968 27
. . . X
Female- B ' S
* Headed 1,953 65 2,711~ 62 . 1,399 758 -1
Male- ’ - o '
Headed 1,997 12 2,207 12 - 2,!’35 210 10

SOURCE: Current Population Survey, Series P-60 publications and unpubiished
tabulation3; and Tabtes 1 and 2 of this report. ’

. N \
1990 poverty rates for each household type (male- and female-headed) equal to
corresponding 1979 rates, to refiect the most recent pre-recession period.
Overall poverty rate in 1990 does not.equal 1979 rate because of the increasing
proportion of children in female-headed households._d.‘. N .

a.

‘N
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An increase--perhaps sizable—in the number of eideriy persons in
poverty is also a clear possibility, Alt'hough the poverty rate among the
elderly is lower today than in 1970, much of the deciine occurred early in
the 1970s, and the rate increased again in both 1979 ard 1980. Whether the
rate wnll stay constant, decline again, or incregse further is unknown, but

uniess it declines rapidly the growth in the eideriy populatlon wiil iead to an

increase in the nUmber of eideriy persons in poverty. For ex'ample, unless

.the poverty rate among the elderly dechnes by at feast one-hfth by 1990 (to

a rate of 12.3 percent), more eiderly persons will be living in poverty in 1990

than in 1981. Moreover, factors that now contribute to the hlgh poverty
rate among the eideriy--such as the large number of unmarried eideriy
women—w}ll cont’fnue to affect the eiderly population throughout the

.

decade. - ,/:
; % » >
.Likely trends in the private supply of services and in support by state
and local governments also bear on the importance'of a possibie federal

response to the increased demand for oependent-care services. Whiie future

supply is hard to predict, it may not fuliy keep pace with demand in the

absence of federal intervention._In that case, average prices would rise, and

" families whose incomes did fot keep up might shift to lower-quality care.

Support by subnatnonal governments is also unhkely to keep pace with __

demand, given the fiscal problems of many state and focal governments and
the uneven concentration of dependency-prone popuiations in some

jurisdictions.
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ISSUF.S AIQD OPTIONS CONCERNING A FEDERAL RESPONSE

Several questions arise in considering any potential federal response to
the -increasing deman.c! for dependent<care services. One is whether to
increase federal support o& those sébviées. If the Congress decided to

‘ -
provide additional support, it could choose between direct-expenditure and
- !

tax-expenditure approak:‘hes to dependent care; each approach' has

aavantages' and disadvantages. Finally,.there would be a variety of specific

B N
[}

options for structuring any new services.
~ . VoL - -

Issues

Althpugh a bortiori of the increased demand for services might be
acg:oninmodat(:d by ’altering present feder#l programs to mﬁ}(e ther.n :hore
efficient or more carefully targeted. on ‘those in greatést need, changes of
this sort would ,p-r_obably be insufficient to keep pace with the increase_e in

demand. On the other hand, possible increases in the level of federal

‘ support would have to be appraised in the light of current fiscat stringer;cy-

“ . .
Any increase in federal support would mean an increase in the deficit unless

increases in taxes or reductions in other federal programs were made.
. ) L 2

- If f.ederal support for dependent-care services did not kgep pace with
the ant_icipated.incr'éase in demand, however, ‘some low-, and moderate-
income 'families would be like’ly to purchase lo\ver-quality or fewer services.
In Ithe case of child care, triis could entail a shift to more informal‘care, to. -
lower-quality and lessl supervision, and, in some, instances, to leaving
children unsupervised. Although the implications of such changes are not
fully known, it is likely that the ‘physical, :motional, and educational-needs

C X

/il 17

28-767 0 - 83 - 3
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of the children would be met less well. For dependent eiderly persons

remaining at home but receiving no services, aspects of care such as hygiene
and diet could anfer. \ lack of services could also hasten _their
mstntuti@ahzatnon—affectmg\%&en,r quality of life and, in some cases,

imposing costs on federal and state‘governments through Medicaid.
L} . . s

et;vice's, it could do so thfough tax éxpe'nditures, direct 'expéﬁdi\tures, or
me (“ombination of both. Targetmg beneflts on low-lncome«farr?lhes is
likely to be more practical with dnrect-expendnture programs than with tax
expenditures because of ‘the nature of the tax system. Only abbut 7 percent
of| the 4.6 million families making use of the current dependént-care tax
credit had incomes below $10,000 in i98|. Making the credit refundable
" wdlild increase the usefulness of the credit to some low-income families, but

thel long delay before reimbursement’ Wdul_d make ever? a refundable credit
useless for some. Moréoyer, ex_periénce Qith'the earneq income tax credit

(EITC) indicates that an advance-payment provision does little to alleviate

’ -
«

. 7 ol
. this problem.

‘recipients greater flexibility iﬁ choosing the type X care they prefer, with

Trfy also can be an effective means of dlrectmg aid to migdle- and lower-
middlé-income famllles. Moreover, tax expendntures mlght in some
_instanges encourage relatives to conmbute to care rather than turn to
publicly Slljpport,ed services.

~
A\l .

et
Qo

ERIC

Aruitoxt provided by Eic:

If the Congress‘decilded to increase Yederal support of depe#dent-care '
£

On the other hand, tax expenditures have the advantage of offering

the potential of lessening the 4in£luence of the government in those choices.
4 .
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Options for Structuring New Services -

:

If addmonal support was provided through elther tax expenditures or
direct expendntures, the Congress would face a number of difficult decnslons

about how to structure that aid to maximize its effectlveness.
[ © -
. . "
a . i
Child Car:e. One central decision in providing support for child care

«

would be that of targetlng by lncome. leen llkely funding lm}ltatlons and
_the rapld growth in the number 'of young poor chlldren, the extent of’ 4
targeting by income would be a crmcal determinant of the preportion of

such chnldren re?:emng supported services. A second‘ decrsron stems from s

the fact that this decade will 'see increases in the demand for a varnexy Of

-\ .
_types of care, rangmg from infant care to. after-school care; the Congress

1could erther specify the types of care to be su)pported or leave Such

decxslons to an executive agency or to: subnatlorlal governments. Fmally,
the impact of a federal initiative would hmge in part on its abllrty to focus 2
~ Some funds on lower-cost forms of care and' to stlmulate pnvate o

alternatlves.

[ . ‘ . . b . .

»
.’.‘

One possible response would be to alter current programs to lncrease

L4
therr cost-effecttveness or thelr degree of targetlng For example, the

Human Ser\ﬂtés Block Grant' (HSBG)-whrch provldes funds to states to
fmance a broad range of social servrces—could be altered to reestabllsh -a

. "‘"
day-care setastde, channel funds into 1ower—cost forms of day care, requlre .

targetmg of sel’vnces on low-mcome famllles, or prescrlbe dlverslflcatlon of

services to lnclude after-school care or infant care. Total" support could be

o .
‘..._ . e I . . . -
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expanded through i,ncréasgd funding of cﬁrrent programs;, such as Head Start
or the HSBG program, or througﬁ. new -programs, such as a dependent-care
voucher systém. Finally, tax incentives or loans could be used'to encourage
employment-based . day carae, and the exclusion\of fringe bel;\leﬁts from
taxation -could be altered toéncourage more flexible work hours, thereby
lessening dt;pende;nce on non-fainily care. ’

y ! .

Dependent.Care for the Elderly. In the case of the elderly, a central

issue would be the fact th;t the dependent qldé‘rly are diffiCuft,to identify
and our current deﬁni.'tions of dependency a(é unreliable. ‘Accordingly, a key
decision on‘a féd;ral initiative would be how to lirnit support tQ ‘those truly
dependent. In addition, to use funds most efficiently, a federal initiative
pe would have to be designed to avoid incenti;/es fOl: the elderly in order to
" alter thei.r living - arrangements  to substitute public care for "care by

1 relatives. Finally, since the needs of persons living alone, those livingynear
relatives, and .those_sharing a household with relatives arey'different,. a

federal initiative would need to er'r"ﬁ;ody considerable flexibility to serve all

three growps effectively.

 Specitic optidns for the' elderly could include either direct
..;é,:“p'é‘naitures 3 tax‘ e;(penditures. ln;r_eésing direct expenditures could
. pf:O,.Vide‘ a cofn‘prehe:'\sive program. to. help- moderately disabled elderly
remé.in in their homes, although such an optioﬁ would be costly. To-reduce
such costs, eligibility could be limigedvito thoge with the most severe

disabilities or to those with low incomes (for example, through. the Medicaid.
. ' C s

\
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program), or beneficiaries could be required to -share in the costs. To
further limit ihe‘ cost. of any new program of dependent ;:are, direct
provision of services could be financed by reducing other héalth sr social
'$ervicé programs. Such a refocusing might be difficult, however, since
much of tr\Ie‘ social services now proyided to.the el'dgrly represent some form )
of dependen; care. Finally, tax ex;ienditure; could be used to provide
incentives for relatives t§ care for .their dependent elde:;ly. While such
.beriefits would” allow for great flexibility, they ohen would not aid those
with ‘lo‘w -incomes and might -only introduce a publi¢ subsidy for care that

would have been provided zi_nyway.

ERIC

Aruitoxt provided by Eic:



O

ERIC

Aruitoxt provided by Eic:

14

INTRODUCTION

L]

During the 1980s, demographic, economic, and social trends will affect

P

+ the demand for social services. This analysis focuses on two areas of social

:{fﬁwices which are particularly likely to be subject to increasing demand:

Jay-care services for young children (under age -ten), and depé_ndent-c_are .

services for elderly persons with health problems or function}l limitations.,‘-

Day-care services for\ young c_f\iiyren _include after-school care for

.
-

> v . .
elementary school students as well as day care for infants’and preschoolers

by individuals outside of the child's nuclear family. Dependent-care ser.viceé

for physically impﬁired elderly persons would include--but would not be

limited to--chore and homemaker services, home-delivered meals, and

N . . C . P

companionship pgograms. Some of these services could ‘involve coordination
L4 .

with home health-care services as well.
! - e

Meeting the .increased”demand for these services could pose difficult
decisions for the Congress, since much of the increased demand will occur in
groups that frequently rely on federally supported services ;n present--such,

as very young children in poverty. Some, but not ‘all, of the increase in-

demand might be met at current funding' levels by incréasing the efficiency

. or targeting of current federalbsupport. For the rest, if growth in the

deficit is’' to be avoided, higher expenditures would need to be -offset
.

elsewhere in the budget—through reductions in direct-expenditure programs,

reductions in tax expenditures, or increases'in tax rates.

> N

T e

-
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. ' dns usses factors that underlie likely i mcreases in demand. - The second part
of the paper dxscusses implications of these -changes in demand, and the

third examines some options for an altered federal role.
N 7
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PARTL FACTORS AFFECTING DEMAND FOR .
DEPENDENT-CARE SERVICES : - : v
Ly — K / BN
¢ ' e . . . ‘ e
< Overall demand for dependent-care services will increase in the 19805" :

" factors--such as-poverty rates--will determine how much~of the new ‘
- demand i$ channelled toward federally' supported services rather than'the -

L.

private market.” This part examines each set of factors separately.

J FACTORS AFFECTING OVERALL DERAND c-

Four concurrent trends wm“affect the future demand for. dependent-
_care services:
]
o. Changes in the age structure of the population;

. 0 A concomitant increase in the nur'ber of elderly with health prob-
- lws and functional limitations; ‘

o Changes in family composition; and ) o
. - . ‘ :
o Trends in employment.

Changes in. the Age Structure of the Population

During the 1980s, the nation's population wnll grow by 10 percent and
its age structure wnll shift markedly, resulnng in the simultaneous growth of
two of the age groups most frequently in need of some form of dependent

‘care: young children and the elderly (see .Table l). In both cases, the most

ERIC

Aruitoxt provided by Eic:

because of a variety of demographic, economic, and- social factors. Other
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TA‘I.EI. AGE STRUCTURE OF THE POPULAT!ON'IN 1980 AND
PROJECTIONS FOR 1990 -

Populan;r:. Percent . Change
. g‘ e . e ‘ .
CAllAges | 226,505 269,731 100 100 i 23,226 1o
' ;yearsand ’ . ' : ‘
under” . - 19,629 22,997 .- 9 9 3,368 17
6-9 13,414 ‘19,802 6 6 1,388 10
s 18,200 16,776 . 3 7o -1,u65 -8
T 16,712 13,076 7 5 3,5% -2
L o19-24 - 25,762 22,348 11 9 3418 13
2529 T 19,518 21,503 9 9 1,98 10
30-39 O oa,s1 . o42,000 0 1 17 10,486 33
40-49 D 22,757 3,818 10 13 T 9,057 40
50-59 T omgm a8 10, 9 C-Luss -6
60-64 10,086 10,639 5 . '553 5
6569 . 781 10,006 - 4 b 1,25
.07 . 6,797° 8,048 3 3 1,251 18
7579 5793 e 2 2 L 3%
80 years L . . . .
“andover © . 5,174 . REE 2 3 2,7 - s
SOURCE: U.S. Bureau of the Census, unpublished projections. . o
NOTE- anures may not be comparable across columns' because &f
) roundin. . .
A * *
. ’. U .
C A

.28-767 0 =83 - 4
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- 1.{ . The pro;ectlons shown in Table | are: based on the Census Bureau's

‘;»rapld grOWth is expected to be among subgroups’ requmng t.he most

. .dependent care- very young “children (age 5 and ‘under) and the, ”old elderly" , '
‘ '(80 years old and over).l/ The number of .old elderly is expected to lncrease-"- -

by 145 percent, or about 2.4 mllllon, over\the decade In proportlonal terms,"'

the growth of the- populatlon of very y ung chlldren 1s expected to bel

smaller--about 17 percent. ‘Bt because th s group was much lai-fer than

] 'the old elderly group in 1980, the numerlcal lncrease w:ll be much larger-—f

n‘ﬂly 3. ‘6 mllllon 2/ : T

3

middle-level series, ‘which assumes an average lifetime«birthrate of 1.9
births' per woman ‘of childbearing age (15-44) and :an average life
'expectancy at birth of 79.6 years in 2050. The pro;ectlons also assume
a net 1mmlgratlon rate of 450,000 pér year. The latter is an arguable
-_assumptlon, given the lack of information on illegal 1mm1gratlon, but .
using alternative Census projections.with radically different immigra- ..
tion estimates would,not alter the basic conclusions presented here. o
2. The projected growth in the populatlon ot very young children is. less'
© ' certain_ than. the -anticipated growth of the- old-elderly populatlon.-
_ Unless there are marked shifts in mortallty trends, the growth in the
old-elderly population is largely dependent on the known number of
" people aged 70 and above msfsao. Growth in the population of young
children, however, depends in part on more speculative estimates of
fertility -rates. The growth in the number of children projected here

reflects growth in the number of women of child-bearing age as the :

"baby boom" cohort ages, as well as an anticipated modest increase in -
the total fertility rate, from 1,827 lifetime births per 1,000 women in
1980 to 1,942 lifetime births per- -1,000 women in 1990. Should".this
assumption about trends in fertility prove substantially wrong--which ..

, is possible, given the hlstorlcal instability of birth rates--the number . .
of very young chlldren in 1990 could be qu1te dxfferent than pro;ected ’
here
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The Chrld Population. During this decade, the population of children

<

under age lO is’ pro;ected to increase’ by l‘& percent—a notable departure_._

from the 1970s, when the number of young children declined by 11 percent..".

. 'l'he number of very young chrldren (age 5 and underf is growmg particularly '

: rapidly and w1ll probably account for more than two—thrrds of thrs increase. .

In contrast,‘_th_e 10- 'to.,lg8-yea_r age group’ »is likely to decline by about llo,

percen!t:.' 'Following 1990, howeve'r, as the;
Cee -

mature, the -population under age 6 1s exp to shrink again and the'.

growth in. the early elementary school age group (ages 6 through 9) will

probably slacken, while the 10- to 18-year age group is expected to expand.

. -
'l'he Elderly Population. The number of persons age 65 and over will

- contmue"tomcrease during the 1980s, although at i slightly slower rate than

bl

.| a

durlng the decade 1ust ended Moreover, ‘the average age ‘of the elderly Wn{g

1ncrease, over a th1rd of the total growth -in the “elderly populatlon will be

ren born during the l980s B

the result of the rap1d 1ncrease 1n the number of old-elderly persons.

Overall, the elderly population is expected 6 rise from 25.5 million 1n 1980
, to 31.8 milllom by the’ end of the decade, or from 11.3 percent to 12. .

(S

percent of the total population. Those age 80 or more comprised 20 percent

of the elderly populatlon and’ 2 percent of the total population m 1980 in"

. A .
')-..@ Lo .. B - . a

990 they wdi compnse 216 percent of the eldérly populatlon and 3 percent

of the total populanon '

R
U e,
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) lﬁcreasing Incidence of Functional Limitations Among the Eiderly

Estimates of the current proportion of noninstitutionalized elderly
with physica_l limitations vary from about' 18 to 43 percent of the populétlon
age 65 and over, refiecting in part the difficulty of defining disability. If
the definition is inability to perform usual activities or limitation on the
amount or kind of activitities po_sslble, about 43 'percent of the

3 noninstitutlo&alizﬁ eideriy are disabied. " More stringent definitions based
on i‘na.bility to conduct major activitjes such as work or keeping hodse
wsugvg'e_st that the pro'pol"tion fequiring heip is closer to one-ﬁfth--orl 4.8
miiiion pg;s'&slé/ This group contaiﬁs over 2 miilion bedfast or homeb;und ‘
persons who are as functionaliy impaired as. those in institutions.%/ .

'1 'I~.\s the _:old-eldérly p'opulatioﬁ grows, the incidence of .debilitating

health proble;ns and functional limitations is likely to increase. For

éxémple, whiie about 5 percent of the eiderly are in institutions at any one
time, this_proportion nse;\{;&eadnly with age. Among' thbse 83 and oider,
roughly 20 _percent are institutionalized.5/ Among the nomnstltutxonahzed

elderiy, the proportion with physical lin"aitati'ons also rises steadily with age.

-~

3. Heaith Care Financing Administration, “Long Term Care Background
and Future Directions," January 1982.

4. Ethel Shanas, "The Famiiy as a Social Support System in Oid Age," The
Gerontoiogist (1979),'pp. 169-74.

N s, Institu_t'e of Medicine, A Poiicy Statement: The Eideriy and Functional
Dependency, National Academy of Sciences (June 1977).

1
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i . Lo
On the other hand, it is pogsible that a typical 80-year-old in the year 1990
. ’I .
will be healthier than now: "Expansions in life expectancy may actually
decrease ‘the periods of ﬁependency, if onset of\ chronic .lllnesses is also

vatd
oy
A

.
' 2 A

Changes in Household.éompoéltlon .

Changes in thé’léomposition of families of young children ;nd the old
elderly will infl'uericg‘the demand for dependent-care servlées, because they
will determine _the ?a'vailablll& of ot.her family members to pr.o'vid_'e care.

s

Changes Affecting Young Children. The most important trend affect-

ing the demand for child-care services is the expectation that the proportion

‘of young childrgn living in single-parent (in most cases, mother-only)

households wjll continue to rise, albeit at a slower rate than during the
1970s. This ificrease, coupled with the growing number of children under
age 10, could result in an increase of roughly 3 million children under 10 in

single—par;nt families between 1980 and 1990.6/ Contributing to this

.anticipiifé,d growth wiil be continued high rates of divorce and separation

émong -'cbuples with children, and growth in the number of births to unwed
mothers.Z/ To the extent. that the new single parents are employed

o't

4o o : .

6. .- Projections of the nu_mbér and proportion of children living in various

‘i types of households are necessarily highly uncertain. See Appendix A

. for a description of the projection method used to obtain the 1990
estimates used here. -

. i 7 u.s. Department of Health and Human Services, National Center for

Health Statistics, Advance Report, vol. 30, no. 9 (August 29, 1981).




O

ERIC

Aruitoxt provided by Eic:

22 . I

(discussed in more detail below), this portends a rapid increase in the
demand for daytime care for children under 6 and aftef-school care for
children 6 through 9. _ _

In recent years, the proportion of children living in single-parent fami-
lies has been somewhat greater, and has been growing more rapidly, in the
6-through-9 age group than in the under-6 age group. Because the uider-6
group as a whole is larger, ﬁowever, éhildren in single-parent families are
actually more numerous in the younger age group (see Table 2). By 1990,
the number of children under 6 in single-parent families may reach 4.3
million (21 percent), while the number of children 6 through 9 in such
families may reach 4.1 million (28 percent). (The number of childlfen under
10 li'ving with ‘neither pafent is also rising, parti;:ularly in the under-6 age
group. Apart from those living in institutions, however, little is known
about the household circumstances of this‘group of children.)8/ .

The extent to which this grox\}ing pool of single-parent families turns
to organizatiops or to indi\-riduals outside of the family for child-car‘e ser-
vices will depend to some degree on the presence or absence of teenaged

©
v ) Y

i

8.  The March 1982 Current Population Survey (CPS), which uses a revised
set of ‘questions to ascertain relationships within households, revealed
that a sizable number of children who previously were thought to be
living with neither parent are in fact living with one parent, usually
the mother, who is neither the household head nor the spouse of the
head. (That is, the child and mother are a "subfamily" within the
household.) This could occur, for example, when an unmarried mother
and her child live with the mother's parents. Since the numbers used
here are all based on the old CPS questions, some portion of the

.. children in the "other" category most likely should be classified in the
“one parent present,” usually "mother only" category. .

B
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TABLE 2. NUMBER AND PERCENT OF CHILDREN IN HOUSEHOLDS OF

DIFFERENT TYPES, IN 1970 AND 1980 AND PROJECTED FOR -
1990, BY AGE GROUP (Numbers in thousands) :

Family 1970 1980 . 19903/
Type Actual Percent Actual Percent Projected Percent

All Children Through Age 9

Both Parents Present 32,127 87 25,786 78 27,276 - 72

One Parent Present 3,958 11 5,975 18 8,860 . 23
¢« Mother only 3,704 - 10 5,614 17 8,358 22
Father only 254 1 361° 1 502 1
Other 1,06 . 3 1,273 4 1,663 4
Total 7.3l 0 5.0 100 W7D 10

* Children Under 6
Both Parents Present 18,212 87 15,365 79 16,988 74

One Parent Present " 2,116 10 3,209 16 4,766 21
Mother only 1,998 10 2,996 15 4,395 19
Father only 118, 1 213 1 372 2

Other 669 3 390 ] 1,242 .5

- Total B 0 T, 100 2,57 100

Children 6 Through 9
Both Parents Present ° 13,915 86 10,421 77 10,308 70

One Parent Present 1,842 11 2,766 20 4,103 28
Mother only 1,706 11 2,618 19 3,939 27 -
. Father only 136 1 148 1 164 1L
Other 377 _2 383 3 391 3
Total - - Te,i38 100 13,572 100 14,302 100

NOTE: C_ombonents may not sum to totals because of rounding.

"SOURCE: 1970 and 1980 figures are from unpublished Census tabulations
based on the decennial Censuses. 1990 projections are adapted
from estimates of the proportion of children under 18 in each
type of household in Paul C. Glick, "Children of Divorce in
Demographic ‘Perspective,” Journal of Social Issues, vol. 35, no. 4

" _(1979), PpP- 170-82

a. The pro']"ectlons for 1990 are subject to a considerable margin of error.
See Appendlx A for an explanation of this pomt and a description of
the projection method.
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‘a spouse results irom the increasing average age of th'e‘elderly population,

' . i
the sizable and growing difference in life expectancy between men and

A

siblings. Teenagers, whlle generally unable to provide full-time care for
very yomg children, ceuld‘ in many cases provide after-school care for'
children in the 67through-9 age gro.up. It is likely, however, that a declining
proportion of yollng children will halve teenaged siblings during the rest of

the_ decade, since a greater proportion 6f young'children in 1990 should be

~

first or second children. ) This is reflected in the nation's projected age

distribution in 1990, shown in Table 1: “the population age 10 through ‘18 is
expected to shrink by nearly 5 million between 1980 and*990.

- .
<
a

Trends Aﬁectlng the Elderly. As a resultmely .demographic

changes,%he growth of the elderly populatnon 1 likely be accompan.ied by

-an lncrease in the number and proportlo\r\\ ol elderly lndnvnduals llvmg elther

alone or with someone other than a.spouse Most of those llvmg \vtthout d
spouse, particularly amche old elderly, wnll be women.
~ ) ‘'

This anticipat'ed'.growth in the proportion of the elderly living without
T

women, and the fact that husbands are generally older’ than their wives. In
1980, 65-year-ald men had a life e)rneeténcy of 14 yearsl, while women of
the same age had a life expectancy of 18 years. By 1990, life expectancy at
age 65 is projected to increase to 15 years for men and to 20 years for
women. This widening dlfterence in life expectancy, coupled with the

v . - :
increasing average age of the elderly, will produce a growing imbalance
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between the numbers of elderly men and eldel{y women; particularly in the
over-80 poplllatfon. Moreover, the age dlfference between husbands.and
wives will further exacerbate that lm balance. oo

Lack of a spouse nged not lead” elderly individuals to depend on -

organizations or indi_vlduals outside of the family for care. For example,

. v . .
about 13 percent of noninstitutionalized older persons,_l,currently live with

other relatives, usually’ adult children. This type of living arrangement
becomes more commo‘n as individuals age, with roughly one-fpurth of those _

age 80 and older hvmg with nonspouse relauves, as compared t&tone-mnth

~of those age 65 to 79. Children outside the household may also help care for

thelr older parents--about 55 percent of the elderly now have chlldren who

o ‘,ll_ye less ‘than half an hour away by car.

e

‘Contradictory changes make lt"difficult to predict whatiproportion of
the elderly can expect alidlifrom children in the future. In th\e 1980s, persons
between 65 and 80 will, on average, have more adult children than in‘the ‘
past, because the baby boom generation will be reaching middle age.. On the
other hand, persons who survive beyond. the age of 80 may outlive thelr
children. . And when the chlldren themselves are elderly,. they may lack'

financial resources or have physical problems that limit the amount of

' a'ssistance they can provide..

Trends in Employment

Recent trends in labor ‘force partncnpatlon, should they contmue, would
.

" have a substantlal impact on the demand for chlld-care services. TFhey

{

28-767 d’es - s' ; v 33 .



O

ERIC

Aruitoxt provided by Eic:

. N
might also have an effect on demand for dependent-care for the elderly, but

that relanonshlp is less clear. ‘ . : 1

‘s

Maternal Employmé\'{. If present trends continue, the number of

young children reared by 'ng employed parents or by a single employed
parent, rather than by two parents oniy one of whom works outside the

home, will increase during the 1980s. This increase will reflect thé com-

. bined effects of three trends: the growth in the pdpufation of young

children; the increasing proportion of young.children living: in single-parent
households; and the increasing rate of labor force participation of women

with children.9/, - Projections of labor-force participation, however, are

dependent 71 such factors as gn&vth in overall employment and on the

availability of child care.

husband present, but it has been growing more rapidly among mothers wi
husbands present. By 1990, well olver' half of all mothers of ct:lldren unl'\c'lévr ’
age six are projected to.be in the labor force--55 per;ént of those with

husbands present,.and 63 percent of those with no hysband in the household.

9. Mothers rearmg children alone are both more likely to be in the labor
"force and more likely to be employed full-time than are married
mothers who live with their husbands, but employment rates for the
latter group have also increased markedly since 1970.

o) S : '



. .. m ) - " !l Voo
TABLE 3. RATES OF LABOR FORCE PARTICIPATION OF MOTHERS,

. BY AGE OF YOUNGEST CHILD AND HOUSEHOLD TYPE:
1970, 1980, AND PROJECTIONS FOR 1990 (Rates 'in

percentages)
. Actual Projected
N © 1970 1980 1990
* Households With Children : 7 .
Under Age 6 | . .
Married Mothers, - : .. .o
Husband Present : 30.3 . #5.1 55.3
Other Ever-Married o
- Mothers3, 50.7 59.3 - 63.4
' Households With Children. Age 6 : '
Through 17 (none youngeér) : .
Married Mothers, . . .
"Husband Present . 49.2, 61.7 . © o 70.1
Other Ever-Married : .
, Mothers2 : 67.3" 7%.2 . 73.8

;§0URCBS: Rates for 1970 are from Bureau of Labor Statistics, Marital
: and Family Characteristics of Workers, March 1970, Speclal
Labor Force Report 130, 1971, Table F. Rates for 1980 are

. from Bureau of Labor Statistics, News, 81-522, November 15,

" . 1982, Table 2. Projections for 1990 are from Ralph Smith,

"The Movement of Women into the Labor Force," in Ralph
Smith, ed., The Subtle Revolution (The Urban Institute, 1979).

a. Numbers exclude never-married women with children. Data on such
women -has been available only since 1976, and projections of their
labor force participation in 1990 are unavailable. The limited data

* available, however, indicate that the labor force participation rate of -
never-married mothers is currently similar to that of married mothers
with husbands present. Moreover, ‘the data suggeést that their labor
force participation may be growing slowly. In 1976, about 42 percent
of never-married women with children were in the labor force; this

had grown to 4% percent in 1980 and to &5 percent in 1982. In 1976,

about 54 percent of never-married women with children age 6-17 were

in the labor force; this had grown to 68 percent in 1980 but had fallen
to 64 percent in 198Z. Bureau of Labor Statistics (BLS),"Marital and

Family Characteristics of the Labor Forcé in March 1976, Special

Labor Force Report 206, Table 2; BLS, News, 81-522, November 15,

1981, Table 2; and BLS, ‘Division of Employment and Unemployment

Analysis, unpublished tabulations of the employment statys of women

in March'1981 and March 1982. Co .

Tx
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. Am“ohg mothers with .children between 6 and 17 (but noﬁe younger), _
labor force participation is higher yet.10/ Again, labor force 'barticipaﬁon
is higher :e‘among mothers with no.'husband present but is grgWing more
rapidly among those with husbands in the household (see Table 3. In 1990,
nearly three-fourths of m.otht;rs of children age 6 th(qugh 17 are expecied |
to be in the labor force--70 perceny of those with husbands in the household,

and 74 percent of those with no husband present._ll/ E

-

3

Such an incre.ase in.thé iabor f:xcg pdrtiéipation of mother.s, c.ouplec.’i

© with fhe'growth in the pépulation of chil&reri \;nder 6, would sharply increase
the number of very yoﬁpg children with both parer\_ts--ot;,'in the; case of one-
parent hduseholds,fhe only parenf--in the labor force. The number o"f “
children under age 6 with both .parents in the household, but with a motheér
inl the labor force- would incre;se !Jy nearly 2.5 million--a 36 percent rise
betwger; 1980 and 1990 (see Table 4). The nomber of very y-oun; children in’
motﬁer-only' households with mqfﬁer,s dn th;: la’b“or force wo:‘uld i.ncrge_ase by 1
million, or 57 percent..' ' ' ‘

Employmént 'of‘Potential Caretakers of the Dependent Elderly.: The

contiﬁuing-inc_geése in the labor force participation of women--particularly

'married-.\.wo‘men--migt_\_t also reduce the av,dilability.,,'qf_ family .members to'
L. s . . 'f,‘,___ L o,

—

~'" ~10. ‘The 6-through-9 age group discussed earlier is not separated here from

' the entire 6-through-17 age group because of a lack of relevant data.

- I1.  Note that thése\sgiojection_s assyme no further growth in the labog-

"7 force participationl rateé of mothers with children aged 6 through 17
and with no husband present. Never-married women-with children are .
* excluded from this table. See footnote ‘a’ to Table 3. ~ -

@
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TABLE & NUMBER AND PERCENT OF CHILDREN UNDER AGE 6, BY
NUMBER OF PARENTS IN. THE HOUSEHOLD AND LABOR-

FORCE STATUS OF MOTHER,. 1980 AND PROJECT IONS FOR- '

: 1990 (Nun’bers in thousands)
) Chdnge
1980 " 1990 Number Percent
Childr;n ‘with Two Parents,
Mother Not in Labor Force 8,435 .7,5% -841 . -10 .
Children with Mother Only, ’ . . '
-Not in Labor Force - 1,219 1,609 390 32
"Children with Two Parents, : S
~ Mother in Labor Force 6,930 9,39 2,464 - 36
Children with Mothér Only, ) . L .

in Labor Force L7770 2,786 1,009 . 57 -
Othéra/ - 1,268 1,614 36 27
‘Total Children -~ 19,629 22,997 3,38 - 17

SOURCE: Tables 2and 3.

a. This category includes ‘children living wnth their fathers only as well as
.. those hvnng with neither parent. - -

.

~

care for dépendent elderly individuals. lncreases in the pro'portion of
. famxhes wnth two earners results in less time tor aqnvmes 'such as provndnng
help to relatives. . Moreovor, because the role of canng for relatnves has i

‘ tradltnonany been played by women, mcreases m thenr labor force

l‘"

partxcnpatnon are parncularly 1mportant. On the other hand, the chxldren of

'.dependent old-elderly individuals are in some 1nstances old . enough_

themselves to be out of the labor. torce.

.

. (f‘;‘.
P
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FACTORS BEARING ON FEDERAL SUPPORT : IR

L -F’W_s_oao NDENT-CARE SERVICES . IR

The relevance of increased demand for dependent-care servlces to
federal support of those services (through both direct expenditures and tax

provisions) will depend on a varlety of factors, lncluding

¥ .

o The economic circumstances of young chtldren and the dependent

elderly;

o The extent to wh:ch dewdent mdlvnduals are concentrated ln cer-

tain jurlsdxctlons, and

o Changes in the supply of relevant servnces, ‘in the absence of fur-
"~ ther federal intervention.

Tas.

The Economic Circumstances of Young Children
and the Dependent Elderly

‘Changes in ‘the economic circumstances of young. children and the
dependent elderly “will be a crmcal determmant of the.: importance oi

iederal support for dependent-care services.

o, : .
i, T kd ’

-

-&The Economic ‘Circumstances _of Young Children. The number of'

Wfﬁpchlldren llvmg in poverty has lncreased in recent years and is hkely to

d further by'l990. Moreover, the number of young chil.dreh in single-

C o paren' amllles llving in poverty is especlally llkely to lncrease.

Tl (—‘; Prolectlons of the’ poverty rate among chlldren hinge on. two facl:"._-,_

R ,'3'“.'~,‘['the number of chlldren lnving in smgle—parent (generally, mother-
'households, and the condmon of the economy. The poverty\ rate among

4chzldren in smgl&parent iammes has been qunte stable overt,he past decade,
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s ;. headed households.

3
wlth only relatnvely small fluctuatlons accompanying economic upturns and
dowhtums. Between 50 and-53 percent of cl'uldren under 18 in female- .

headed households, and between 61 and 66 percent of chxldren under 6 in

such households, hved in poverty in each year from 1971 through 1981, In" v

cbntrast, the poverty, rate among chlldre’n in male-headed households varieda

substantnally thh the cond_ltlon of the economy, increasing in the recession

* years of 1971, 1975, 1980, and especlally 1981.

. - - . T . .
Accordingly, over the rest of this decade, two confrary trends will

&
j

a!fect the mcidence of poverty among young children. The contlnued

increase in the proportlon of chxl@ren lnvmg in mother-only homes, coupled .

thh the owm total ‘bf young chﬂdren, wlll -act to mcrease theav.
8r g

number of young cmldren lﬁnn&,m”poverty Olfthe other hand, nmprovefment

" in the economy may reduce the proportion (but not necessarnly the numbef)‘ O

of young children in poverty, prnmarnly by lowermg thepoverty rate in male-
: ¢ . Lo )

. At

L3

-' s
R

; - Among duldren under six, ‘the combmed eﬁect of these trends is hkely

to be a. snzable mcrease in ;he number in poverty--and perhips a smaller

increase in the proportnon Jxvlng in poverty--unless nmprovement,m.the

economy is substantially more rapnd then is now anticipated. " For example, _

if the poverty rate among chxldren under six in each‘household type in 1990.

& was equal to the correspondmg 1979 (pre-recession) rate, the number of

) etuldren under sxx living in poverty would increase bg.nearly i mnlhon

«!

ATt

bétwgn 1980 and 1990 (see I_z:l_xle 5). Twenty-seven percent of the total °

Tl



RN | TABLE 5. NUMBER AND PERCENT oF ctm.bm UNDER AGE 6 IN POVERTY IN
o 1980 AND PROJECTIONS FOR 1990 BY AGE AND HOUSEHOLD TYPE,

L : UNDER  ALTERNATIVE ASSUMPTIONS ABOUT POVERTY RATES
(Nunhershthomuds;ntalnpemmts) :
\
- 1980 L 1990 - ____'1980 to 1990 .
v . ; . " Additional -
. . . - e
. . - . .. - Poor as .,
- . Number Percent Number Percent Total Additiona) Peroent of . '
. In in in in Additional  Childiep in ~ "-Tbtal -~ -, .
7-.’-., ' Poverty Poverty Poverty Poverty Chlldren Poverty Add;tl’ot)al .:_-‘-’7
L 1990 Poverty Rates Equal to 1979 Rates®/ ~ . - =
el o o LT :
. Alt House- - P I : - B
oo hdldstr 3,950 -7 207 . 4,918 0 2p, 3,53 968 27
3 IR TPt Lo . W T
I 65 2,711 2., L3975 [ TON
" 12 2,207 12 f' 3 "2, 135 5. 20 .10

nmmmmmmm:uw .

20 - 5,885 '_2sf'_'

65 2,89 66

12 2,989 16 0 2,15 992 " . 46

SOURCF.. Current Population Survey, Seriegp P-60 publications and mpublished )
tabulations; and Tables I and 2 of this report. ; R

a. 1990 poverty rates for each household type (male- and’ female-headed) :qual to

. [ corresponding 1979 rates, to reflect the most recent prerecession perlod. ‘Overall.
s : poverty rate in 1990 does not equal 1979 rdte because of the mcreasing proportion
i of children in female-headed households. ;|

©+ b, " “1990 poverty rates for each household type (male- and female-headed) equal to -
: corresponding 1981 rates, reflecting some of the impact of the current’ t‘eoesslon.l =
: (The peak rate in this recessign Is likely tv be higher than the 1981 .rate;’
,footnote 12.) Overall poverty rate in 1990  does not equal 1981 rate because of
the lncreaslng proportion of chxldren In female-headed households.
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of'the growth in maleqheaded households, would be poor). ln ‘this case, the

: overall poverty rate among chlldren under slx would mcrease slightly over
: \

the‘_decade, from 20tq 21" percent. (Even though the poverty rate would
decrease in each household type, the increase in the proportlon o! chlldren
) hvxng in slngle-parent housel‘lolds would more than o!!set that decrease.)12/

»
K

ln contrast, lf poverty rates among children under age six’in di!!erent

o growth lp the 'nurpber of very .young children livlng in poverty would be

&, |
nearly twnce as great.E/ The number o! chlldren under age 6 llvlng ln

poverty’ would lncrease by nearly 2 mllllon !rom 1980 to 1990 and would‘

account for 55 percent of the total growth in the under-six populatlon (see

Table ?) Fully two—thlrds o! the number o! addltlonal very. young children
in fern_ale-headed households w.ouldlbe poor, and the overall poverty rate
among children u_nd'er'a_ge six would climb fron\ 20 ‘p_ercent to 25 percent. -

S

L]
. 12. The decllne in the poverty rate in male-hea!éd ho;;seholds dées not
' appear in Table 5 because of rounding.. -.»"

+ 13, /This would most likely constltute a modest lmprovement from the
- peak poverty rates of the“n'{ost recent. recession, since poverty rates
v N among young children are’ hl;ely to be slgmhcantly higher in 1982 than

“.i% 7 jn 1981, Reductions enactdd since 198Q.in 7eal benefits under Aid to

“ s Families With Dependent Children were rot ‘effective. for the most .

part until October 1981 or later. Those. beneflt reductions accordingly
had little impact on the poverty rate among young children in 1981,
T but can be expectéd to have an appreciable gffect on the 1982 rate..

ey l-"\

of:households in 1199'0 equalled the correspondlng rates in 1981, ‘the -



O

ERIC

Aruitoxt provided by Eic:

also relevant to the federa.l role in supportlng chlld-car;e s(‘ﬂei,.fqr
B . L )
example, the household 1ncomes of young children wnth two working ents

,vary greatly, and the Congress mnght choose to target 1ts Support .on the

subset of those famllles wnth modest comblned mcomes Unfortunately,

children in 1990 are unavaiiablie.

The Economic c.rcumstanc;-s,_.o Lahie Dld Elderly. Although the

poverty rate among\the elderly has dec.lmed-sdbétantlally since 1970, much

of the progress was made early in- the decade. - lndeed the poverty rates

-+ among. the elderly increased- in bot’h 1979 and 1980 before .again fallnng-

sllghtly in 1981. In 1981, 15.3 percent of the elderiy--about 3.9 million

persons--had incomes beiow the poverty threshold—$5 494 for an elderly
LR
couple, and $4,359 fot ‘an Iderly individuai (see Tabie 6). Whether these

poverty rates will ”re n constant, begin to decline agaln, or mcregse

\
further is unknown, but even if the rate deciined ~t;y one-flfth (to a ra{é of

123 percent for ali persons 65 and over) by 1990',11 the absolute number of
elderiy persons living beiow the poverty line would be no fower than in 1981,
Although some sources of income wili 1ncrease in real terms, such as

newly ,awarded Social Securlty benetits, the number of poor anfong the

134

-elderly population may well increase as the share of women, ~the very old,

v

and persons living alone rises. These groups currently exhnbnt the hnghest

incidence of pqv'e'rty, and persons with two or more of these’ characteristics
L | ) _ .

- -

LI

s

 however, projections of the household incomes of non-poor famllles wnth ;{‘: .

R



are partlcularly likely to be poor (see Table 6). For example, almost twos,

»

thirds of all elderly black women who lived alone. ln 1980' Were in.

: poverty--four times the rate for all elderly persons. This ngure is only

.-shghtly lower than the correspondlng flgure of 68.1 percent in 1974. More-

o over, even if the proportlon of poor mdlvnduals in each category declines, ,

‘ o ,lmcreases in the number of older, smgle, nonwhite women among the elderly
, .;.will probaBly translqte mto contlnued high absolute numbers of poor. 1f the

. proportxon of the age-so—and-abpve population that is poor remained rela-

" tively stable at about 20 percent, there ‘would be'about 1.5 million ;ppot,,__m,,

that age group alone compared to 1 million now. ‘

TABLE 6. SELECTED POVERTY RA‘I'ES 'lTHlN THE ELDERLY POPU-

LATION, 1981 ,
o ' Y Number of
) Percent . Persons
Individual Characteristics in Poverty (thousands)
Person Age‘80 and Over, ) 21.1 7 ""987
 Black Person . 2.5 * 8%
Person Living Alone 294 2,268
Female .~ - . -18.7 2,785
Female age 80 and over ' 25.0 : 777
. Black female . 43.5 547
Black female living alone T 62.9 342
All Elderly Persons . ' 15.3 . 3,853

SOURCE: Current Population Survey.
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Factors that currently contribute to the large numbers of aged poor
will continue to affect’ the elderly throughout ghis decade. ,Unmarried
elderly women have' low incomes-primarily as'a result of their histories of
low labor force participation and high concentration in low-paying jobs,
characteristics that will beiw_c&yryomen reachinéieﬁi ment age in tRe
l980_s."1'hese factors leat_! to limited retirement coveragq and iow benefits
frpm Social lSeCurity and pr'u)éte pensions.- Moreover, allarge portion of
poor elderly women are widows, many of whom experience dramatic income
losses :upon the death of| their husband.s. Widows ofgen li;/e alone, tht’.is

ving expense§ than those in larger family %roups. ‘

facing higher per-
2

- . *

The old elderly exhibit a high incidence of poverty primarily because

they are less likely to have incomes 'augmentpd by earnings and because the
non-Social Security portions of their inomes are rarely indexed for rising
prices. Moreover, measures of poverty understate the precarious financial
position of the old elderly, since health expenses often consume a sub-

stantial share of their“ncomes and, oyer time, de'plqte their resources.
. [nd X .

In recent years, rising health care cosfs have meant that an increasing
ﬁhare of resources of the elderly must be devoted to, such expenditures
‘despite almost univers'al é‘nrollfnent i;'\ Medic’are.‘ The average expenditure
by elderly individuals for nohinstitutional health care is expected to be over

$1,000 dn 1984, and this amount will be highet for those"ligl poor health.

‘ Blderly couples Wwith incomes below $10,000 therefore oﬁen devote more

than one-fifth of thejr-incorﬁes to hea|th expenditures. ) . . ‘

L}

RN



———the-household to provide care
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The demographi‘c groups among the elderly most likely to.be poor and

" to have large health-care costs are often also those with a greater likelihood

of seeking home-based services. For example, the very old are likely to be

" frail, and those living alone cannot depend on a’ spouse'or other relative in

El
.

i . ’
. Geographic Concentration of Dependent Individuals

Immigration and internal migration may lead to a continued or

increased. concentration of dependent indiy/{iduals"in certain states and in

- certain types of communities. Moreover, in some cases, these concentra-

tions may occur‘in iurisdjctions that would find it difficult to fund services

for those individuals. !

Immigration Trends. In recent years, immigration has had a sizable

impact on both the size and the characteristics of the national population.

" Alternative Census projections put estimated net immigration-~that is, grbss '

immigration; less femporary immigration and less out-migration of perma-
nent residents--at between 450;000 and 750,000 per yeér over the decade of
the 1980s, or between .19 and 29 percenf of'tot,a! population growth‘. Thes-e>
recent immigrénts tend to be younger than the population as"a whole—
a,ccordi_ngly; many have young children.—-a\n;! they tend to have lower
incomés than native-born Americans. |

In recent years, immigrants' have tended to :co'ncentratev in a small
num!?‘e:r of states and, in some cases, in specific jurisdictions within those

4 - .
states. For example, of the 4.5 million permanent aliens in 1980, over 70

/" .



percent resided in six states--California, New Yor ’ 'Texas, Florida, lllinols,.
and New Jersey--which contain less than 40 percdnt of the total national ~
population.

.

: lmernal—MigrationMai—askets—oHﬁtemal—migratim—might—also—

lead to increased concentrations of either dependent young chudren or

dependent old-elderly individuals in certaxn )urnsdlcuons e

,’.-—*

---Concentration':of.‘dependent young children. If the pattern of recerit .

years continues, the decade of the 1980s will see only modest changes in the
dlstributlon of poOr children under age six between’ central cities, non-
- central parts of metropolitan areas, and nonmetropolitan areas. Between

1971 and 1981, for example, the prOportion of very young poor children

living in nonmetropolitan_lvarela_sl: dechned somewhfit (from about 40 to 36

'percent), while the propdrtion lli\'/ing in’ metropolitan areas increased ""\
coErespondnngly (from .60 to 64 percent) Most of this shift reflected an
-":-...increase in; fbe'p'roportiorv of Very young poor children living in non-central

. 1a" »
u part; of rhetrobohtan areas (from 23 to 6 percent), rather than in central

4 wt

v L
For some purposes, hoyever, it is less® important to know where the

.'1

largest number of very young poor children hve than to’ know where the
pove ty rate among very young children is highest--that is, where those in. .
poverty\constitute the greatest share of the total population of very .young'.
children. For example, communities in which the po;/ert-y sate is highest '

K
.
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may be hardest pressed to provide servic'es to poor children, because of: the
r larger probortion of children n ng serv;ces and the correspondmgly higher
proportion of famnhes contributing little to iocal revenues because of their

low incomes.

- [ Ve

Between 1971 and l98l the poyerty rate among chnldren under age 6

grew more rapndly in metropohtan areas than elsewhere in the nation. In

N

. central cxtles, -the poverty“rate 1ncreased from 21 to 30 percent, whnle in \
non-c‘lentral parts of metropohtan areas, it rose slightly fasted but from a
lower 1mt1al level-vlncreasﬂg from 10 percent in 1971 to 15' percent in

1981, In contrast, the poverty rate in nonmetropolitan areas 1_hc'reased_ ata
slower rate-—rising 'from 22 to 24 percent--during the same period;-'-‘l o

v . S e A .

--Concentration of the elderly. Recent,'r'nigration patterns show that

while the elderly are only abolt a fourth as llkely to move as the non-
elderly, they too have been relocatmg to the Sun Belt ati the suburbs.
e eiperienced‘ -

substantial growth in_their elderly’ populatlons--although of these states,

Thus, states such as Florlda, Arizona, and New Mexico ha

pe .
only Flornda has a concentratlon of the elderlx much above, the natlona\_
average. On thé\other hand, since the elderly are less hkely to move, they ‘

"are also concentrated in areas that substantial numbers of young famll!es

have left, such as the farm states of the Midwest ‘and the old industrial

sfates of the Northeast. In addition to this interstate migration, there has

also been a slight increase in the proportion of the elderly living outside of -

central cities. LA N

O
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~ Changes in the Suppiy of Dependent-éare Services
Changes in the supply of various types of dependent-care services, in .
the absence’ of further feheral intervention, will affect both the éccessi-A'

bility and the price of vthc"')_s'e services. " If demand increases to a greater

'degree than any changef in supply, the price of priva'te care can be expected

to rise. Farmlles will ad]ust to hlgher prices in dlfferent ways. Those whose
incomes mcreased even more would effectlvely have the same or more
. optlons as now, while those whose incomes rose more slowly might shift to
lower-quallty care. "/ Changes in the supply of dependent-care services are.
dlffxr;ult to project, however.

E
A

Both child care and home-basecf care are labor-mtenslve industries

drawlng heavnly on low-paid workers——usually women. Changes in the supply

of such workers wlllltherefore be the most lmporta.nt factor for determining '
;o
changes in the supply.,of ,servlces. C s oy

o

Factors that would be e;(pected to shift the supply upward are the -
expandlng female labor force, and the lncreasmg populatlon of -elderly
womeo .for_whom employment as caretakers may be an appeallng option.
For child care, some young mothers may also be able to comblne remamlng

at home with employment as lnforrqal day—care supphers. On the other
?

lncre | aval '10 women,,
> Y

hand, if other )ob opportumtles ‘becal

- State and local govern ent support xs.uhlikely to c‘gﬁwﬁfkute tortl 7
increased supply of dependent-care services, 3incg. many sfite and’sifh
local governments are facmg severe flscal constraints. *

Pagert
P
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dependent-care provnders, partncularly to the ext'nt that alternative jobs

1>a1d hlgher wages. Decllmng overall unemployment rates could be one .

‘factor leading to such an increase in alternatlve job opportumtles for women
'and to a correspondmg decllne in-the supply of workers in the area of

dependent care. If home-based social services ‘were marketed in

combmatlon with home health services, more skilled--and better
compensated--workers might be employed. Such a movement might make
employ}nent in care for the elderly more attractive, thereby enticing mor
job _apdlicants, but also increasing the cést’of seryices.--

.

Uric 'ainty in Projecting Reliance on Federally Supported Services

! .
I!Several factors bearing on federal support for non-family dependent-

care services are difficult to dect. N
r .
i

o Unexpected changes in fertility rates, fogaxample, could substantlally

.alter the pro)ected number of young chlldr ae proportlon in various

income brackets. In addition, patterns of famnly composition--such as the

divorce rate among parents of young children--could" differ from those

pro)ected. Slmllarly, unantncnpated changes m mortality rates could’ alter

the projected number of dependent elderly 1nd1vrduals. Unantncnpated

' medlcal' advances could decrease the proportlon of old elderly individuals

v
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'w1th fupctlonal limitations; conversely, if access to medlcal services was

-sharply curtailed, the number: of elderly with functional llmltatlons might .
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Economic circumstances that -are difficult to forecast could also

. . ~ ; .
affect the future importance of federal support for dependent-care services.

For example, little is knbwn about the future income distribution of young

children or the elderly, apart from projections of the proportion living in

poverty. Moreaver, changes in the unemployment ra,tei__i_rL tpe type of

workers, most often unemployed, in the regional distribution of unemploy-

ment and income (for example, through continued declines in "smokestack"

industries in the Northeast and Midwest), and in the 're_lative ‘wages of male

and female workers could all affect the extent to which families will seek

federally and other publicly supported services.

3
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~as,an .important source of homq.-delifvered and congregate meals and other

A R : IR

In consxderlng any potentlarfeaeral response to the changlng economic
-

and demographlc cerumstances of children and the elderly, a number of

overall 1ssues arise. After -a brief’ descrlptlon of current federal programs, y«,:,\:-

L.

_this sectlon dlscusses three setslo&ltssues.

-:,-‘."o. Whether to change the federal role- . e
o Tradeoffs between direct-expenditure and tax-expenditure
 approaches to dependent care; and e .
o Alternatives for structuringnew services. ‘

" THE EXISTING FEDERAL ROLE

: Federal support for dependent care and other social services ‘is
currently provided. through a varlety of means, lncludlng both dlrect

expenditures and tax expendltures These servnces are provnded for chlldren,

>

* the elderly, and other groups. such as the mentally and physncally dlsablsd

‘ N ’ . .
The largest direct social-service expenditure program is the Human
Servnces Block Grant (HSBG)--iormerl»y Title XX of the Social Security Act.

The HSBG program provndes funds to states to flnance assistance }br chxld

_care, foster care, housekeeplng, soc1al actlvmes, transportatlon, and other

k4
social servnces. The combination of services delivered is at the discretion of
. . . . v' )
the states. In addition, the Head Start program offers educational, medical,
nutritional, and social services to 'pre,schoof children, primarily serv\l\'g.those

r

from low-income families. For the elderly, the Older Americans Act serves
td ® . ~ N

a

’

.
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. soc:al servnces, and the Medlcare “and Medxcald programs cover some home-

s

,,'\.

health servnces that. may have socxal-servnce components. ‘Social services,
are also funded through a variety of mostly smaller dlrect-expendlture
programs. . . _ ‘

B The dependent care tax s:redlt provndes a tax credlt equal to a specific

-

- portion of empldyment-related dependent-care expenses / 'For purpofesoof 2

the - credlt, ellglble expenses are those p’ior the caré of dependent
children under the age of 15 and of other dependents lf physically or

mentally incapacitated. Expenses ellglble for the credlt cannot exoeed
SZ,IIQO for one dependent or $ll 800-¢for two or more dependents, The credlt

. ..w
: }s'lhténded to provnde greater assistance to famllnes \vnth lo\v or moderate

-

.AGI rlses to 328 UOb and remalns at 20 percent at hlgher lncomeab
-4

The federal government' also‘ subsidizes soctal services indirectly

through means-tested 1ncome transfer programs--most lmportantly, th;dugh
N

the allowance for day-care expenses in the Aid" to Famllles \Vlth Dependent

Chlldren (AFDC) program: -Under thls pl‘onSlOn, AFE}C mplents wnth .

. earmngs are permitted to deduct child-care expenses up to 5160 per month

‘per cﬁild from thelr gross earnings for purposes of determimng their beneflt '

ity
amount, ThlS deduction lessens the reduction in behefits that the recnplents'

S T The restrlction 'of the credit to. "employment-related" expénses timits -
. it to single employed taxpayers and married employed taxpayers with
an employed spouse. '
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d)usted gross incomes (AGls) of $10,000.0r less, ‘declines to 20 percent las
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DECIDING WHETHER TO CHANGE THE FEDERAL ROLE

lncreased pubhc support for dependent-care serv1ces may be sought if

hlgh poverty rates m the grow1ng populations 'qf 'youpg chikdren and

dependent elderly mdlvnduals contlnue, partlcularly: f p 1Ces for prlvately ‘-

' provnded dependent care 1ncreage §uch support could in theory be provnded

o v by subnatlonal governments, but many ;unsd;ctions will face dlfflcult flscal

” Thls potentnal mcrease in demand for federally ﬁunded soc1al sel:vgces 7
.arises 1n a. penod of consnderable budget strlngency, however.. Financxng an

increase in the' federal role would reqmre exther mcreQSes 1n taxes,:.".

o

e encits. - (This.

: reductlons in other federal programs, or higher federal_

. analysls has thus far focused on sources of 1ncreased demands for soc1al."."""'

v

services; sxmllarly, an analxsns of possible revenue. increases’ o program‘.'.
4

r. reductlons could focus on 1dent1£ymg dnrect expendltures or tax expendlturés.

that serve groups that are shrlnkmg in size or whose mﬂatlon—ad;usted

incomes are. rlsing. Suchﬁa;dr,scuSslqnjls, however, beyond the scope of this

K

paper.) L ‘."”‘.".‘-"-
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On the bther hand, i{-the federal role in the-provision oi dependent-,.

care services dld not keep pace \Vlth ‘the mcrease ln demand the result
. /, .

would -hkely be const?mption of fewer or lpwer-quallty seerces by those \Vlth '

low and fnoderate incomes. ln the case ofuchlld-care servnces, changes
mrght include a shxft to ‘more mformal care, lower quallty and quantlty of
SUPQI'VISIOI'I in carej . and in some mstances, leavmg chlldrm wnth no

°

. supervnslon Although not all the lmpllcatlons are known, it is llkely tth

such chlldren would suffer ln terms of thelr physlcal, emotlonél and’_

) educatldnal needs For the dependent elderly, also, the lssues center on

L thelr quahty of llfe. For. those recelvmg no servnces, but remalmng at

"

federal govemment thmugh Medtcald L S .
R e W [} o o .‘ «'_4__-‘.. . . : . "'l:'

X ) B R ‘e

.CHOOSING BETWEEN DIRECT EXPENDITURES. AND: TAX * R

.. EXPENDITURES FOR DEPENDENT CARE = N

Should the Congress choose t%ncrease -or redlrect aid, .it'must decnde
‘o
whether to dlrect it through spendlng programs or through the tax system

74 Several tradeoiis would" arxse in choosmg between d|rect expendttures and

tax expendltur.es, mcludmg PR ,' - ' iR S "_5“ ’

e L - o R &

lncome groups, and ;.-} S ;_-

‘ o Flexxblllty in the type oi Serwces they can Support. "

Tn essence, dlrect programs are better able to asslst those \Vlth low i"r?comes,

- ' whereas tax eXpendltures can subsrdlze a broader fange of sex;vnces and

‘e v

. mlmmlze the extent of government‘mterventlon o .
) o ] y . + . . - . ~ ‘: .
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. home, daily needs Such as .diet and personal hyglens mlght suf-fer. ln other
. A
: mstances, lack of servnces mlght hasten mstltutlonahzatlon—-lowermg some .

aspects of iheir quallty of Ilie and ‘in some. cases,.lpcrgasmg" éos;s 1o _the.

"
3

o The extel‘. to whlch they can be used to targ'et beneflts to low- "
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- ’Tafgetxng beneﬁts toward low-xncome iamllles is llkely to be more"

L& ’
an practlcat with direct expendltures than wrth p&’x expendltures,' largely

because of the structure of the personal mcome tax. Accordmg to the n{ost

rccenéesttmates, only about 7 percent of the 4.6 million families usmg the
dependent-care ‘tax credlt "had lncomes "below $103000 in 1981, for e'xample,

i vz
s and less than 6 percent of the estlmated Sl 3 bllllen m tax credits went "to

a“s * (\.

«\f these famnlles. The major reason is that the réependent-care tax credit-is

' i anot refundable--that is, it. cannot exceed the amount of the family's tax

& llablhty -ang,( moste famnhes with mcomes below $l0,000 pay little or no

1 .- C L

s
. ifbome tax. |

R o Although tnorg)ow—mcome famllles would benefit under a refundable
credlt, many still would not. Because most low-income families do n¢t™ pay

P .

taxes, they are not easlly reached through the tax system. This has been the v

experience of the one refundable tax credit that now exlsts--the earned

a

income tax creditn (ElTC) for working parents wntby dePendent chil_dren.

Many do not know .about the credit, do nox understand how to use it, or are

reluctant to deal with the lnternal Revenue Servnce. The forms needed to

vk' I
usd ;he c:edlt can be confusmg, and people who would not otherwise have to

file a tax return. (slnce they owe no tax and are due no refund) must do so to

obtain the credit. A further posslble problem in using the income tax

system to assist low-lncome families-is that a famlly does not receive the

credit until tax returns arex fllérd at the end of thé year, creating a consider-

able hardship in some cases, ln theory, an advance-payment provnslon might

;ameliorate this problem, but in practice such a change would llkely have
[T - . .

(S
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- little effect. Thé EITC does have a provldon.tor advance payments from@

N

R employers, for example, but very fe\mElTC recipients -abol.q Oﬂeoﬁcent- (™

use this feature.

¢ . .

4

In contrast, dlrect-oxpendlture programs aan be deﬁgned to @erve > *°

_only-or prlmarrly-—low—mcome‘famllles,.,parttcularlx 1{ Q.vcl\ targegng f

mandated at the federaf level. Jn practlce, Mivever, dlregt-expendltr

o
.0 e -

‘ programs need Dot betargeted for examplet recent changes in the statute _ @ o
removed tederal targetmg requrrement. from \he Human ‘Services Block

bl Grant' provldlr‘states the "optbrhof drrectlng servlces tdward mlddle- and ‘

N

~

.upp3r7|ncome individuals aé' Well. . .

B v .
M — . - : » .
o M - v PR ] ' L 4
T . ‘- K M .
.. .

Tax ve){p,"e'ngitures have the agvantage of flexibility. Tax credits or
‘ dg,ductions mgy be us"ed to subsidize a broad range of privately purchaséd

. 4
' care, wl‘*e dxrect provnsnon increases tHe role of government and limits

o

individual chonce. Moreover, favorable tax treatment may encourage

£ =
relatives to contrnbute to the care  of the dependent elderly, relying on

-

N

pubhcly provided services. , ‘ o

" STRUCTURING FEDERAL PROGRAMS FOR DEPENDENT CARE “ .
; ' i . e
If :additional fedéral efforts are undertakentto provide dependent-eare

assistance--either through existing or new direct-expenditure prbgl'ams br

through various tax expendttures--the Congress will -face a number of -

% difficult decnsnons about how to structure . that axd to maximize its
effectrveness. . .
3 S
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(_:hild Care. In providing support for child care, one central lIssue is

limitations and the rapid growth in- the number bf_very young cnildren in
poor hodseholds, the extent of income-based tar'geting‘ w_buld be a critical
‘ ‘.'factor in determining the proportion of very-low-income children receiving
supported Isefy'i'ces. A second issue is how to provide the wide variety <';£

types of care that*will be in increased demand oyer the rest of the decade,

ranging from highly labor-intensive--and correspondingly expensive-~infant

care to after-school care . for elementary school students. The Congress'

mkht decide to 9hannel a certain proportldn of any fundmg provided into -

each of these types of care, or it mlght leave’ that decxslon to an executive

« agency, to states, orq;p localities. Thlrd, ‘and perhaps most crmcal, since
1

‘any increase in federal hlnding for child-care services is unlikely to keep

pace with the expected.rapid increase in demand described above, a_fqderal

oy . . . o . .
initiative. would -have a greater impact the more it was able to focus some

funds om.lower-cost forms of care and to stimulate private alternatives.

.
~ L

Dependent 'Care for the‘!flderLy. The issues that arise becauseof t'fie_“

R

_rapid increase in the dependent elderly population are quite diﬁeren‘t;m'{'

R}

- the extent to which aid would be targeted by income. Given likely funding -

Unlike_yery‘ young children, the dependent elderly gannot be identified on’

o~ *
-

the ba,sis of any simple criterion suth as age.. Moreover,'the CUrrent

.

definitigns of dependency and need for care among the elderly are somewhat '

unrellable, because they are generally based on self-reported lnformatlon.

Accordlngly, a federal initiative would need to specxfy how support would be

' s o . . | . .
limited to those who were truly. dependent in order to avoid a rapid -

. K

»
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. \
escalation of costs'(in an entitlement program) or a misa}location of limited

funds (in an appropriated program). Moreover, a sizable proportion of the

old elderly live alone, while others maintain their own households near

a

another relative and still others live with relatives or other individuals. The
needs of Q\gse threevgroups are different. Finally, federal support. of
dependent-care services for them mighi inadvertently create undesired

incentives for the elderly to alter their living arrangements to substitute
! .

- publicly funded care for care by relatives.

iy

ad
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PART IlI. OPTIONS

In light of the demographic and economic trends outlined in this

" analysis, the Congress may wish to consider options for the provision of

s
social services to young children and the moderately-disabled elderly.

Options for each of these two groups are‘ discussed separately in this,,j,

section. LR

CHILD-CARE OPTIONS

Numerous options are available to the Congress shpuld it decide to-:

alter the federal role in supporting dependent-care services.for young

" children, including:

o Improving the cost-effectiveness of existing programs;

o Targeting available resources more narrowly on those populations
least able to purchase care themselves;
~

o Expaﬂdiné federal support; ’ .

o Encouraging employer participation in the provision of ci\ild car‘ev;

and ‘
e
! o Encouraging employment changes that might lessen dependence on
! nonfamily care. .
Improving Cost-Effectiveness ' ) »

In a time of fiscal stringency, federal expenditures could be kept at

"the same level but directed in a more efficient fashion. For example, the

‘ ’ »
Human Serxices Block Grant (HSBG) could be modified to direct these funds

toward less expensive forms of care than the center-based arrangements

é
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E . . : N ir
that pr@minatw uc;nder Titl;XX and-‘presumably .still; predominate. This
'f:ould be actomplished by requiring st-ate agencies to distribute more of
t‘heir HSBG c.:hild-care slots to family day-care homes ar:ld less to -
" institutional care.l/ Because government reimbursement’ rates to day-care
hom?s are approximately 75 percent of the rates\paid to cente:rs, more
children might be served wit.f;;"a given lével>of funding if a greater 5'}3,'7?;°L
HSBG funding was direc‘.;’t.ed;:f,k. toward non-center arrangements'.Z/i"‘fllhﬁs.f
approach would alsov provide the ;ame range of child-care choices_'.lf.xt‘,‘o_x:-

families who rely on direct subsidies as are now available to those receiving

B
‘

* indirect subsidies through the dependent-care tax credit.
4 .

’

e

. " Shif ting the types o'f. hild ca}',e-pur;hased"b);.f.he HSBG ;;rogram céuld,
however, ihcre;se state a minisir‘,a"iivé";:osts, thereby po'ssibly offseiting to

. _some __degree the incregse ir.ml"‘child-care slots that such a shift would be*
" intended to produce.l 'Family'day‘-'g:are homes tend to be less visible and less

organized than day-care centers, so greater state initiative could be

L. In 1981, 74 percent of the children who received H$BG child care were
in child-care centers, which tend to be among the most expensive of
existing options. For example, in Alabama, the maximum daily rate
for children placed in child-care centers receiving HSBG funds was
$11.00, whereas the rate for family day-care homes was $4.00. U.S.

.Department of Health and. Hufman Services, Report to Congress:

Summary Report of thé Assessment of Current - ractices in
. Title XX Funded Day Care Programs (October 1981 , YAppendix A,
. Table 4. ’ L .

2, Report to Congress: Summary Report of the Assessment of Current
State Practices in Title XX Funded Day Care Programs.
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» .

.required to provide these forms of care to HSBG families. Similarly,

“monitoring of family day-care establishments, to insure that stat, safety

and quality standards weré met, could pro've difficult and costly. Mo}eover,

: - TR
program changes that would entail increased federal control over the use of

. funds would be a rever.;.al of the recent trend toward reduced federal '

direction in the provision of social services.

A further.step iﬁ the same direction. would be to ;se HSBG funds to.'
provia,ei low~-income parents with child-care vouchers redeemable .at both
day-care centers _and some family day-care establishments. A voucher
system could be set up in a variety of dif_f.érent ways, dependiﬁg on the

e o

Congress's intent. For example, families could be charged an income-
IR

s -
Voo .related fee for their vouchers, so that the lowest-income families paid

nothing while other families paid a price that increased with income.

Reimbursement differentials for .different types of care could also.be. o

established, with lower reimbursement’ lirﬁits' for Jo,i\r}g;-cost,fqrms of care; |

o B

.o

choosing lower-cost settings, making it,possible to offer. vouchers to a larger: -

‘pumber of families. A voucher System,':however', like direct funding. of

family day care under.the HSBG progr'am, would increase the difficulty of
insuriné,.complimcev with safety and quality standards. In éddition,‘a.new ‘
ani.nist;'ative i'nechanism would be required. for dispensing the ._vouchers'f' :

A st . .
themselves and collecting fees. . .
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' Increasing Targeting on Those Most in Need /

Another response to the current fiscal stringency would be to target

R

available child-care assistance more narrowly on those groups that are least

'capable of purchasing care in the prlvate lnarket. Both the HSBG program’

and the dependent-care tax bredit could be restructured to achieve this
e ©

g.oal' '

=

.

HSBG. Eligibility crite®a for the HSBG program could be imposed to
- X
place a relatively stringent income ceiling on participation in child-care

programs--50 percent of each state's median income, for example., This

. change, however, would curtail state discretion over- the use of these
. .- . . '."A .

funds--an approach that runs Counter to the directiol sof recent policy

mcome famllles wnth mcomes only modestly above the new cut-off, by

w

D eséntfy seta hlgher ellglblllty celhng 3/

1t and’ réq:ﬂf re‘ductlohg in*finding, Anec~dotal ‘evidence, however,
_ggpstg}that some states. have‘responded by reducnng the maximum
Came. Efitecion’ for e lgxbnl_l \

r\t.,of targetlng by meome

ERIC
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-. . changes. _ lt would also exacerbate chlld-care problems for relatlvely low- .

HSBG chlld-care pmgrams followmg thHe creatlon of the block -

llmlnatlng them frol'n ‘,'HSBG chi'ld-care programs in those states that



One alternative would be to make the sliding scale incorporated into
the credlt steeper than it is currently. At present, families with ad)usted
gross incomes (AGIs) below $lO 000 can recelve a credit of 30 percent of
ellgxble dependent-care expenses; thts percentage dechnes as - income
mcreases, wnth familes that have AGIs of $28,000 or more recemng a credit
equal to 20 percent of elngtble expenses. The. pr‘o_pgrtlon of eligible expenses .
returned Ss a’ crednt ‘could. be increased for families with relatnvely, Kéw
.lncomes, anfd,;hat incredse could be offset by lowering the percentage for

'-famtltes with higher incomes or by “eliminating the credit altogether for
families above a specified nncome--perhaps, for example, an AGI of

..u, . N

e, §50,000. G - S A

< Ve

=

wr

4 " The targeting of the credit on those most ‘in need could be nncreased
further by making the credit refunda_bl\el and by incorporating an adva_nce

payment provision. ‘While these changes would help some families of modest

o means, however, past experience--'a_s noted above--suggests that many
5 . s
families with very low incomes would not avail themselves of such a benefit.

~

. Expandxng Federal Suppopt f ’ "?’ e : .
. ‘ Expansion of federal support of chxld care could entanl mcreas;s in)
-dlrect -axpenditures, tax eXpendltures, or both. While federal support could’

. _ be increased through the creatlon of a new program--for example, the

voucher system noted above--another possnbmty would be expansxon of one '

or..more of ‘the three largest current. federal programs: the Human Servnces

O
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Block Grant (HSBG), Head Start, and the dependent-care tax credit. Any 2%
expansxon, however, would require higher taxes or greater defncnts un}ess
offsetting reductions were made elsewhere in the budget. .

oy

/HSBG. - Expansion of HSBG child-care 'fundi‘ng would be‘“straight- ’
a2

RPN S

SV forward in ;ome respet:ts, since’ the state agencres that o;rate the program

have substamral experlence with day-care programs and since the program
: - T
(at least in‘its former, Title XX form) focused on the provnson of such ser-

vnces to the population of low-mcome very young children that is currently

i —

N

growit\g rapldly.

a

“A number of dlfflcult issues would ar|se, however, 1! HSBG fundmg,

was mcreased. Because of the Reconciliation Act of 1981 HSBG no longer

-~

mcludes a. set-as:de for day-care services; unless such a set-asxde was re

establnshed, funnellng of addltlonal funding inta chrld—care servrces ;ou)d

" not be guaranteed.._/ Snmllarly, the 1981 act removed the two targetrng

pr.' vusionf of then Tltle XX: a fairly: generous income celllng for elnglbnllty
) ;et-asnde for public-assistance recrpnents. The absence‘ of sUch
o sons could lm'ut the Congress's abnhty to channel addltlonal chnld-care 7 v'
- t‘unds to the growing populatlon of _very. young chnldren in poverty.
o Targetlng requxrements or set-asldes could be re-established, however.

¢ -

4 Anecdotal evidence suggests that child-care services. have borne a
disproportionately large share of recent HSBG fundmg cuts,
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If historical precedent was followed, additional child-care funding -

: under HSBG might be directed pri_marily into center-based care for pre-
| school children--those aged 3 to 5--unless provisons were added to the la\v
. to, encourage addmonal dlverslflcatlon of chlld-care services. Channeling
all fundlng into preschool center ‘care would' leave unaddressed the growing
needs for lnfant and aiter-school care. The Congress could address these
needs by requmng that a speclfled propor'tlon of - additional - funds be

s

channeled - lnto mfant care, aiter school care for elementary,school

children, or- both. i collaboratlv .arrangements with local educatlon

agencles were fostered, encou g aiter-schoél care could be a’ cost-

' ,-effectlve alternatlve, in tha’t soclafl serxlce agencles could reduce overhead

: y maktng use of school facilities undetused in th‘e after-school hours.

‘4
r
Lo B , “ i J
| 3 D . .

Head Start. Expanslon "of Head Start mlght be easxly lmplemented,
: glven that Head Start progrags are already well establlshed ina large num-
ber of communmes. Expansion of Head Start would dlso have the advantage
. of targetlng the addmonel mnds toward the rapldly‘ growmg populatlon of
low-income children. Unless the program was fundamentally restructured, |
however, the additional servicés would be limited to 3- to 5-year-old

children. g : o . » ‘

) b . : . .

if Head Start funding was lncreased, the Congress could choose

between expandlng the number of ellglble children receiving the Current mix

* of services or providing longer hours of care to the number of children now

O
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. served. In adHl'On, nf longet hours were estabhshed they could be‘pgo&nded ;

h i | SN

S

)t

tax expendltures--that is, the revenue oss--under _the’

tax ergdn‘t wnll autofnatncam nncrea.se if the growing number

i 'nes Make use oht. e .
{' if-}"‘»" o agn .‘b, &
s e ’ :
“a CIf the Congress decnded to mcrease tax expendntures under thns credit:
s

J

beyond the increase that wnll hkely occur in the absence of pohcy changes,

one optnon would be to increase the maximum expendltures ehglble for the -

credit in the: case of infant care--perhaps care durnng the’ fnrstuyear or 18

months of llfe--because infant care of a glven level of quahty is substan-'.

tially ﬁ\ore\ expensive than comparable care for toddle‘rs._ Currently, the
«maximum expenditure eligible for the cre'dnt if only one child's care is

consndered is $2,400 per year--roughly '$9. 60 per work-day over 50 flve-day

work weéks. To purchase famnly day care at'a chnld-to-caretaker ratio that .

many. parents and chnld—development experts would consnder adequate-: for an’

.

caretaker caring full-time for two infants would generally be at least $u, 1,00’ ‘

dent Care Tax Crednt Unlike d.lrrent dnrect expendltures for )

. infant would cost consnderably more than this. For example, the cost of one

»

per year per nnfant, if three mfants shared one caretaker, the cost would, .

,Wgenerally be at least $2,750 per chlld.Z/ Accordlngly, nncreasnng the
' maxlmum expense ehgxble for. the -credit’ could improve the access of
) moderate-nneome farnilies to infant care.of that quality.

-~

=L
=5

ERIC

Aruitoxt provided by Eic:




5 S S ""w;=-;" .
Encoqug Greater Employer lnvolVement in the Provrsnon of Chnld Care i

6

Busmess tax lncentnves are the pnncnpal vehlcle through whlch

federal overnment Could encourage em 1 tion in the rovrsnon .
g ence '_“_5_”,9 qxes»mfﬂpa P

of—-ehﬂd—caré, although -n:w loan programs could alSo be adopted. ‘lt

nnporthnt to. note, however, that recent surveys lndlcate that only a smail ﬂ
share of empioyers w0uld be lrkely to become nnvolved Jn provndlng chnld-

care for theft: employees, even if current lncent~|ves were expanded, unless
+

‘

almost all of their mcreased costs. were relmbursed thcough reduced tax . %

llabllmes.ﬁ/

Lo v . :
o E . R e

In lleu of she present practlce,of deductlng Chlld-ca_>COntr|but|ons"as- e ;
business expenses; a tax credit could be desngned that would allow employe;s" )
to claim a SPeleled percentage of incurred chxld-care expendxtures agamst

their tax’ lnabnlnty. Such a tax credlt would have to be . substantnal howaver,"

- to provide a greater ‘benefnt than is ‘already’ avanlable to ﬁrms throug‘ : the_’y-}»; .'&", ,
deductnblllty of chnld-care costs, and would thereby nncrease the assocnated -

revenue foss. Unlnke some state tax provnsnons, the crednt w0uld need to be- '

avallable for partlal as well as full subsidies of employees‘ chlld-care'

expenses, since’ partlal subsldnes are the: norm in employer-sponsored_
2
arrangements. In addmon, a broad definition of allowable expendltures that’j. .

/ o

X . . . ) . o S

5. AsSumlng 5 days per week, 9 hours per day (to ‘include one hour of
. commutlng time. for the working parent), 50 paid weeks per year, com-
pensation at the minimum wage, and emgloyer payment of the .
--empioyer's share of payroll taxes. .

6. U.S. Department of Labor, Women's Bureau, Chiid Care Centers
Sponsored by Employers:and Labor Unions in_the United States' (1930).
.- and Child Care Information Servnce, Survey of Employer-Sponsored
Chiid Care Progrdins (198l) '

O
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/for- contracts made wrth third partles to provnde chtld-care ser\gces for

employees, would offer employers flexnblllty in deslgmng pr‘ograms of chtld

* cire support tarlored to the pamcular needs of thelr employees.

3
.

As an ahernatlve to tax u'\cenﬂVes, a low-lnterest doan program could

be estasthed that would serve both nonproflt and proftt-makmg orgamza-

'lt\qns.' Loans hould' be made avallable to asslst w1th the s‘tart-up costs of
I ) C

establtshmg a chlld-care program fbr employees, Such -as those assoctated

i - with constructmg or renovatu’ug a chlld-care facility, purchasmg eqmpment,
. obtalnmg techmcal asslstance, ‘and paymg tmtlal operatlng expenses, Thls
"r‘ approach would likely be, parttCularly appeallng for ‘small busmesses that

mtght otherwlse not have the qash avatlable to establlsh a chtld-care
. : £y
program. It would, however, add° to total federal credlt actnvnty--a matter

.

the:interest-rate subsidy. ‘ S A o

. . . ':’:9, : o
. Al

These approaches w0uld result in elther greater revenue losses or

- 12
1ncreased dlrect federal expenditures. In the tase o;‘ ax expendttures, the

9
costs would probably be relatlvely small, since few ftrms would llkely take

advantage - of these SubSldleS unless they were substantlal. The specific
e

R T o
PE vu&me of loans made Annuall :
'n' ;&, < .

O
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mcluded, for example expendltures for informatton ‘and referral servnces :

of growing concern--in addxtton to requlrmg direct federal expenditures for

costs of expanded tax mcentlves are dlfftcult to est1mate, h0wever, because

‘,,
1
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Encouramployment Changes o héssen Reliance on Nqn-Family Care

Rellance on non-famlly care mnght be reduced in some cases if
empioyet parents had greater flexnblllty in arrangmg their work schedules.

’ lncreased avallablllty of -part-time work, fiexibie work hours, and )ob-'
sharing might all lessen rellance on non-family care, including, .in some

’ "."._ca.ses, publicly supported care. For example, some’ parents of children in

' 'elementary school mlght choose to, work about three-fourths of full time if

Y L .

) glven the option to do so, in order to be home to care for thelr chiidren
during the after-school hours.
; ; ‘ .

Whiie many aspects of_ job flexibility could probabiy not ~be influenced

easily by a federal i_nitiative, changes' in feden;al tag'law might have an

appreciable impact on the availability of part-time employment. Anecdotal

'reports suggest that one barrner to. seekmg part-tlme employmerit in some
‘cases is loss of valuable beneflts, such as employer/contrlbutlons to health
‘lnsurance and pension plans Such * employer contrlbutlons are Currently
deductnble ‘from an employers taxable income, and deductibility could be
" made contingent on offeri‘ng a prorated benefit package to -part-time
'emplo\yees. For example, der.luctibilit'y couid be made c;ntingent on offering
* all employees,,working at least 20 hours a week benefits comparaﬁle to those

| - of, full-time workers, »\ﬁth_the employer's cort’tribution proportional to h_ours

- . . -

worked by each employee. T
A -
The net nmpact of such a chaqge, however, is not clear While some

employers might continue to permit workers to change to part-time status,

O
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e

"7 others might respond to the increased c§t' of~pq;t-t:ﬁie’ ‘'employment by

. E Y . e .
reducing the availability of part-time positiors or by’ %f‘:-ring part-time
. . N A .

»

positions on*y for a smal% number of hours per -weel;ﬂiga ; lr’1e ‘minimune at

3 'f*n ‘.
which eligibility for fringe benefits ngandated. T '
o \: ! .
4 s . ‘ : o & e
» . . i
® W

OPTIONS FOR CARE OF MHE DEPENDENT ELDERLY

. - ¢ N -Q: 3
- Federal support for care for the moderately disabled elde;ly\is now
» L .. . ’ )

w pr%vided on a_limitéd hasis, both  through the traditional soctal service

»‘-progr‘ms and the F-ajor health care progt;ams, Me.dicar'é and Medicaid.Z/

st . a S “_,_. e R
. e Dependent care for the.elderly as discussed here includes hous*eepi?\g and
-~ L] . ,

- . . L
hgmemaker services, home-delivered meals, respite care, Snd adult day

£ ¢ care.8/ Most bz‘ut not all of such services are home-based. The term ghome-

: bassd caré™ as used here, however, should .be brloadly .i‘nterpreted to refer to
’ AR € "

* social services that help the elderly remain in.'ltheir'homes ragher than being
. o oo

™
institutionalized-~including, in some cases, center-based services.
#: o, e :
. A o e .
N o8 a : . S h
To maye from the very limited support of horge-baﬂed care that.cur-

1 -
) rently exists'at the federal level to a more 'compreheng}z progr@am could be
. . . s
® S,

. e ..
7.8 Although care for the dependent elderly is ,nc‘lly consigered a
so:/r}savice, it is also closely linked to home-health care s ces

and j an® discussion of options for changé needs to conside®this ¢
4 relationship. Home-based services and home-health %care probably - -
need to be coordinated to fungtion as a,viable alternative to institu-
tional care, for example. - > 2

. 8. Adult day care-may serve as a less expensive glternative to compre- .
¥nsive companionship and homemaker services provided on an -
individual basis. The over 700 current adult day-cdre programs,

_provide a great variety of types of services and setting. Conseduently, \

the specific design of a federal program would determine its costs- M
é . )
. - r
o, i . Q
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very costly--as much as $12 billion in 1984--if home-based care was avail- o

. “able and used by all moderately*djsabled. individuals.2/ While sach an ’

amount would be only a smalf’bortion of the over $209. billion projected to

» -

« ‘ be spent by the federal government on the elderly in 1983, it nonetheless
. .

. .would represent a large expansion of outlays during a period of cutbacks in
tnany discretidnary programs. hithough some reduction in federal

- gxpendntures mlght be genefeted by 'feturning a portion of the

“ institutionalized ’Populatnon tq their ‘homes, Qverall tederal costs would
- ‘ el
incregse substantially, since the persons served wouild inciude many who _are

"

" fot now institutionalized. In addition, costs would rise considerably throngh >

the 1980s, if the' number of moderatelyhdisabled eiderly without other
A * .
sources of suppors jncreases & expected. ' '

-«

L

.’ :'Pro"\‘/zsign of some.home-based‘ services by the.vfeder.al government
could be accomphshed with varying degrees of cost. One optnon wouid be*to
maintain’ the current level of expenditures, perhaps with changes m the

@ targeting of beneﬁts. Alternatively, additional care could be- financed by
.reducmg Outlays in related heaith and social-service programs for the ‘.'"

elderly‘ALthoug{ dnrect provnsnon of services wnthout such oHsets would

e .
4 »

9.  This estimate assumes“that as many "as 6 miifgn elderly individuais
currensiy’not. receiving federal suppor4 for horne-health serylices could
be eligible at an avgpage cost of about $2,000 each, " The $2,000 esti-
mate is based on.costs of 32 wisits from a home Health ame Visits
from nurses or fheraplsts would be considerably more €xpensive, how-
ever. Moreover, delivery of meals and, additionai visits by hoge- "
e heaith aides might also be needed to keep some individuais in their
: » homes. Alternative services guch as aduit dhy care’ might also be o
funded, perhaps at slightiy lo per caplta costs. .o .-

O
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P -
“~ ¢

rdise tota{_ federal' costs, they could be controlled by limiting eligibility or )
restricting the benefit package. Finally, care for the dependent elderly
could be sugsidized indirectly through the personal income tax ’sysgem. Tax
‘benefits for_ such care wquld @lso;-be costly.in bt‘:erms of lost revenués, but

would tend to limit the extent of dire‘ct federal involvement. Consequently,
) . , ‘ :

. .
four general approaches are discussed below:’ .
¥ ‘ .
©  Maintaining the current lewvel of services;
. N . '

o, Funding additional social services by feallocating federal

expenditures; !

o  Expanding the federal. role through direct provision ofns'ervices;
and v ) ) . R

o Exfpanding the federal role through tax benefits for caregivers.

Maintaining the Current Level of Services

In a period of budget austerity, the Congress may wish to maintain the

¢ - ¢

" current level of federal commitment--or restrict it further.10/ Families
R . .

may be viewed as the more appropriate s8urce. of support, with the federal

government only grogecting' the elderly against acute health-care needs

(through Medicare) or institutional care for those who cannot affard it

g (through Medicaid). Another reason to lirmnit the federal role is that home-
based care is -now often provided informzﬁly’ by relatives and friends, and

) increasingly the private sector is developing such services. In such a
setting, increased federal provision of services might raise the costs of such

-
.

10.  The impact of P.L, 97-35 on Medicaid, and of P.L. 97-248 which added
hospice coverage under Medicare, .may result in a gradual expansion in
this area without further Congressional action.” Since such a. trend
cannot be predicted at this time, the discussion inthis section-assumes
that, under current law, home-based care will remain a limited portion,
of Medicaid and Medicare expenditures. "

e
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care by establishing stringent reimbursement' standards, which in turn could

affect .choices in the private sector. Moreover, federal provision might

X,

merely substitute for private support that would otherwise have occurred.

. B
.

" Home-based care services provided through Medicaid, Medicare, ‘the

Human Services Block Grant (HSBG), and ‘the Older Americans Act could be

coordinated and limited to a more carefully defined subgroup of the élderly.

For example, if all aid were redirected into the 'laedlcald program, care

would be targeted on those with low incomes. *Further, care could be
reserved for only those with the most severe handicaps, so that it walild be

more likely to fuhction as a substitute}or institutional care.

I3

' L o
Funding Additional Dependent Care By Reallocating -

Federal Expenditures ] .
_ S .

Arguments for home-based care often dre baséd on the facgt that the

. . . . . . ’
“relative lack of federal support for such services compared to institutional

- delay institutionalization for some persons, expanding them might preclude

L’

care may distort the choice of health care toward imtitutionaliza‘tion’,'
resultiné in inc‘reaseud costs to the federal governmént over time. Higher
expenses ifi the short run from providing more home-health bene;fit_s-for ’the"
élderly might be 'offs'ét by lower future costs if fewer 'péopleﬁgr_\t_ged
institutions. The pi‘ospect of these long-run ;avings‘underlies much of the
support for federal provision of home-based care.

“ - N

To the extent that home-based and related services could prevent or

-*
the overbuilding of nursing homes that might be stimulated by increases.in



.
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the lnu_rqber of eld:erly. Since home-based ‘care }equires much less
tapitalizatio-n', it could more readily be expanded or contracted in response
to changes in the demand for services. |
If provision of r.Iome_-based care was combined with careful 'assessmeﬁf
of person;"in in_stitdtion’s to return somelpatients to their homes, care at
lower cost might be provided for some who currently are given institutional
suppbrt tht;ough Me'dicaid..}_l/ Moreover,‘since the elderly generally wish to
remain in tbeir. homes if ‘care is available there, horr:e-based care may also
be prgférable from their point of view. -
. ‘ i
bne alternative for expanéing care to the dependent élderly while
limiting federal costs would be""'to require that any additional commitment
to the elderly be fugded by shifting resources ;rom other health and social-
service programs far the elderly. Funding could be cut for those soc;al
services from which fewer p;ople are likely to benefit in the: 19805.. . For'
example, Title Il of the OIdgr Americans Act could concentrate on héme-

delivered rather than congregate meals. Resources could be moved away

from general programs for the elderly, since this group as a whole is likely

" ! 1o be relatively better offin the 1980, and into adult day care and home-

~ ,
based services, for example. The limited size of these programs would

restrict the amount available for care to the dependent elderly, however.

A . -
i -

l1.  The extent of such savings remains open to debate. , A good discussion

of the often-conflicting evidence is available in Health Care Financing

Administration, Long Term Care: Background and_Future Directions,
Office of Policy Analysis January 1981). o
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Funds for dependent care for the elderly c&l‘d also ‘be obtamedl’

ot thr0ugh reducxng coverage under Medncare or Medlca;d. RS the new benehts
A: were provuded under Medlcare, however, it would be dlfflcult to fimit
' 'ser‘woes, 'slnce that' program Covers gver 29 miilion aged and dnsabled .
!

. persons. [f Medxcald was used instead, geven a federal commntment of only

4

$l bnbhon for‘depgndeat care, ‘or exaré’ple, wo,uld dnsplace abom 12 percent:

of the medml servnces expected to be provuded to the elderly under tms
program in fls}cal ‘éal‘ 19814. Sl :;, BN Ve L‘ '

) v, Expandmg the Federal Role Througthrect Prowsnon L
of Ser’vmes to the Dependent E}dem :

kN _<j “ T‘he Congress rhnght wnsh to consxder optlons for expandmg federal~ _

partuclpatu,n in shns area wlthoUt requmng reductnqns ;n other heal.th and'

k social serynce programs. As dxscussed above, such a program could cost as’
(R : o

s R
‘', 7 rhuchas 512 lllron |n 1984, but it could be desughed to hmlt part;cipatxon or

, Whether partlcxpatlon would be
& as fevel of income;

"thether particnpants wouldvbe

’ylhat mix of ealth 5nd '

such a SIZ bllllon program i
! ced by a mandatory premu)i'n,
zes about $37 per month in’ 198’#. .

;Fo put this amount in’
lntroduced through Medi
d



wh&"' should recenve. such services. Provnsnon of home-based care by the

N

QL

o T

Pl
[

lncome 'l“estmg and Other Resmcnons on Participation. Ellglblllty for .

home-based care servxces could also be limited to persons.in fmancxal need ‘.9

for whom the tost of home-based care would be less than the cost of msntu—

) txonahzatxop . For example, less than 16 percent of all the elderly i
°)-‘

lncomes below the poverty hne in 1981, so restrnctmg aid to this gr

Ve
.

would lxm:t the x.osts substantna}ly, even if a greater than proportlonal share S

of the hof'nebound elderly are poor.
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- One way to achieve such a restriction would be to provnde home-based

care, servnces through Medlcatd lndeed ‘some of the necessary leglslanon is

“

already -‘m place. ‘ P L.97- 35 allows states tp apply for waivers to provide

home—based care, but requires that such endeavors be limited to the number

who could be served by lnstltutlons. Just over one-fourth of the states have
been granted such waivers, but addmonal effort mlght be needed to |

encourage expansion in this area. o . . o

i\

v

Cost-sharing by Patients. Requiring recipients of home-based care to '

. share in the costs of services could help to limit participation and thus hold
down total expenditures. Since many elderly persons may have private.'
“sources of such support—from relatives, for exa'mple--the;' would be less
likely to seek federal help if they were charged a percentage of the costs of |
‘that-aid. A .cost-sharing ‘requirement would probably be particularly

v impdrtant' for a program that 'made‘ser_v»ices available to- all"ph)"lsically
impalred elderly. If services were restricted to lox\i-incofne persons, the -

‘ leve; ;f cost-sharlng might have to be iimited in order for anyone to be able
to afford to partlclpate. 'l'he cost'of this type of program would depend
both on the amount of cos,t-sharlng required and on the extent to \_vhlch

A

parti“cipat‘ion would be lower in response to the cost-sharing.

The Mix_of ServlCes to Be Provnded. Under the current system of'.\*..\
home-based care an elderly person ina partlcular state might, for example,

*receive only meal servnces, even if physncal lnmltatlons preyented that per-

~son fron performing other household chores. Such a parnal approach may

O
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fail over tilne’ to avold the sinstitutionalization oi many dlsabled elderly i
;Thus, while only partial aid- may be less expensive, lt may also-be unable to

serve as a viable alternatlve to lnstltutlonal care.

.
'

‘Not all services would have to be provided on .an.lndlvidual.basis in the ' '

home, however. To the'extent.that an individual remained somewhat‘
g
ambulatory, daytime superVIslon in a group settlng—adult day care--mlght

constitute a vnable and less. expenslve option. thtle lnformatlon is available
on the costs or types of, persons now belng served by adult day-care centers,
however. - . : ‘ ‘;

. ¢ ) y‘ *

gpandnng the Federal Role Through Tax Benehts for Careglvers .

a

Another broad approach for increasing the federal role in home—based

* soc:al secvices would be to leave responslblllty w1th families of the elderly,

(\

‘Y_Whlle provldlng addmonal SubSldleS for such cgre through the personal

-

mcome tax system. Specnnc -options include deductlons or.credits based on

a proportlon of expenses incurred for .care, or personal exemptlons sfor

famllles provndlng care to an elderly relat|ve.
. co
~ ‘ s . . . v

R N

The eﬁectlvenesﬁ\of any ‘tax beneflt would depend on the extent . to

p’ wide addltlonal support to the1r'4

which famllles would be' mduced to

relatlves-that lS, over and above what the ‘now provnde W0uld partlal

compensation from the government--through r&uced tax llabllltles-cau,se

persons to aid their elderly relanva more" The 'strength of famlly ties 1s

likely . to be a more lmportant determmant of such aid. Smce the -aged

o

N
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currently have considerable contact with r'e.latives, especially their chiidren,
the tax. benefit might compensate primarily those individuals who- are

" -already oroviding care rather than increase the ’participation of other reia-
!

v t|ves. Such a~tax beneflt mlght sth be deslrable, howeve;, lf |t extended

" the amount of care or. the pernod over which relatnves were able to provide
kS N S .

' f"..,support to home— nd eldefly‘ ‘ R '

In addmon,, tax beneflts for relatlves who provnde home-care services .

would vary consnderably, dependmg on the specnfnc provnsnons. |64 only

- 4

: famllnes ‘at higher mcome levels. Moreover, dependlng on the -form of tax

rellef, the mcentlves to partxcnpate c6uld vary more w:th the income level

) of the provndxng famnly ‘than ‘with the needs of the elderly recxplent of the‘_

"
servnces.

-

. Deductlons or Crednts. Allowmg deductlons from taxable mcome or a

crednt agamst taxes for axd provnded to an- elderly relatxve* would be one

means of encouraglng addmonal care. The value of- deducnons to- taxpayers

would increase wnth mc0me-—-the hngher the tax bracket, the greater the
value of ‘the: deduction. - Credits, on the other hand, would provnde equal

reductions in taxes to all taxpayers maklng the same contrxbutlons to'thelr

~elderly relatxves regardless of lncome, Low-incbm'e families ~whose tax®

-habxlmes were below the level of a nonrefundable credit would, however, -

" receive only reduced beneﬁts or none,at ail. Refundable tax credlts could

extend the aid to low-incoine families, but only to the e'xtent that' they ﬁled

=
Y

for.the credit_.
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A tax deduction or credit for proyiding'dependent care would probably

have to.be available to relatives living in diﬁerent h0useholds—'-otherwise,

benefits ‘would be restricted to- a- very small percentage “of, families. . .

'slnce aid recelved is not conslderéd iicome to the- recrplen‘ts for.i 1ncome tax.

Household ald of. thls sort. would be lelcult to vernfy, however, partlcularly:- '

purposes and is only subject to a gift tax when an mdmdual recelves more

-
1

than $10,000 from one individual in one year. ‘ Lo B . b ’

nTO lmprove vermablllty, the deduction or credlt could be restricted to

'the purchase ‘of home—care 'services for relatlvesr-prnvate nurslng VlSltS, for

_ E:xample--slnce there would be formal records for vernfynng the tax crednt. .

. ‘Thns approach ~would . dnscourage relatnves from providing services
themselves, however. _Further, famjlies with Jow incomes might not be able

s AN . . . N N -
to ‘purchase care if partial reimbursement was provided through the tax

system. -

— - .

! -persons to treat the supported relatnve 0ut$1de the home as a dependent,
<, chalmmg a personal exemption ' if a ngen number of hours of care was
i .prov1ded or a mmlmum expendnture was made.2l2 3/ Thns would avoid the

4o problem of - placmg a doLlar value on tnme spent in’ carlng for an elderly

‘ relatnve. On thebther hand, such an: exemptnon would be worth more ton..: ." o

-

<

13. This option is_already available for."persons

one-half of the support of the relative. Hos benefit 'is
not currently available for those who pl‘OVld orm of direct
, secvices. r~
| v :}“ . . . "
B . s , s
. U : v

o
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) Exemptions for D@enden'ts. Another alternatlve would be to allow S

hlgher-mtome famllnes than to -those with. low - nncomes, since exemptlons
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APPENDlXA. METHOD .OF - ESTIMATING: THE pnoponnon OF
CHILDREN ~ LIVING .IN DlFFEPTENT TYPES | OF,
Housmoeosm 1990 _

o -

- The pro;ectxons m thns ‘study of the living arrangémentsvl(t Chlldren in &
l990--that is, of the4 proportnons llvmg with both parents, “with mother only,
Ck B .5’

) wnth father only, and wnth neither parent -Should be consndered only rough”‘b

\. R

estunates They were dernved by a method that hlnges on a possnbly 3

v

questlonable assumptlon, moreove;, the trends on whnch they are bas ed have G

been somewhat erratlc over- -the past seven years.

BO was able to locate one releVant prolectlon by demographers, but -

-

that pro;ecuon (see Table A-l) consndered all chtldren under 18 asa group. -
M
'Acg:ordl'n5ly, the follownng- method was devised to combine the pro;ectlons in
-Table A-1 with’ projeétionsby, the Bureau of the Census of the age
. . . . N

distributilon in 1990 (Table 1) to estimate the proportion of children under

_Vj the aée'of 6‘and‘ between the ages of 6 and 9 in each household type. ’

N .“_ 'l'he ﬁrst ste;;j in the pr'caoedure was to. caléulate‘from'Table A-1 the
extent to whlch pi‘wected P980 tp~l990 trends among all chtldren under age
18 are expected to dlffer irom gomparable l970-to-1980 trends. For

“_ t example, Table A-l pvo;ectsltha? the proportlbn of chtldren in mother»only
ﬁbuseholds w1ll continue to grow ,durmg the 19&05, but at-a slower rate y

e dur'fng the l970s. For each hou.'.ehold type ln Table A-l a factor was $ti-

o f a 5 . &
. e K e 3
‘ v e s v
1 . . '“ e ‘ .
N . 'y a 4 .
: et oo < S ’

O
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- 'a_ mated that generated the dlfterence be.t\veen the 197'0 to‘l‘%e and the _
1980-:0-1990 teends. LT oo T e S
Voo T . ‘v'V\. . R
. o M . ’_ . e . . " l."
TABLE A-l. LlVlNG ARRANGEMENTS OF CHlLDREN UNDER AGE\ls‘
" ' 1970, 1980, AND PROJECTIONS FOR 1990 (Peﬁcent ‘
v -+ distribution) . _ - N
S oo 'Actual . “Projected . '
‘Living Arrangement . T L1970 - 7198 . . 1990

"+ Total Number (in thousands) . ' "69,162 ".62,064"

«Living With Two Parenfs: .. = 85.2° ""7'6';6_- B AW
N l'.iving_‘wlth‘bn_e .*’_j,aﬁre_r\_:t‘-‘ o T 3'11.9 “ *9.7: P :
" With mother. only + - ¢ 10.8. | 18.0 o
Wlth ‘tather only L . I P - L7 T2 : '
lemg wnh Nelther Parem T 42.'9 37( R
. -- = T 4
SOURCES° Flgures for 1970 are’ from the U.S. Bureau of ‘the. Censug,
" Marital Status ‘and Living Arran ements:. March 1980, Series .
P—ZO, no. 365 (October 1981 . Figures for. 1980 are. from the -
R ", US. .Bureau of ‘the Censls{ Characteristics of ‘American -
e T Children and Youth: 1980, Series  P-23; no.. 114 (January
+ .. % 7. 1982).  Projections for 1990 are from Paul C.. Glick,
Lo * .. "Children of .Divorce in.Demographic Perspecnve," Journal of
Lo Social Issues, vol. 35, no. % (1979). 4 o Ui
L —_— ) . L . .'l I
. ' s ; ,‘-".,' Gt

As a second step, tabulanons we;e obtalned from the decenmal".-‘
| censuses- showmg the proportlon of chlldren under age 6 and the proportlon .
age 6 through 9 livmg in each household type in both 1970 and 1980. For e

.each age group and household type, the l970-to-l980 trend wps pro;ected

. N
- X ) »
- R . . A v
-~ Iy : b 2 g
N . s v ‘ o T :
. . . . ] S .
i . B >
- ) \ , LR X .
- 8‘ - : B - k3 2
4 ‘ < .
¥ : : . '
v - o oo e "
o . o P ] v .
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dtep 1.

‘household type. The proportion of chidren in singl

birth to 18. The'pro%qrt_ibn differs from age g

15

-
3

- As a final step, the initial estimates of proportions in 1990 obtained in

Q." K

the second step were revised by applying to the projected 1980-10-1990
trend. in each household type the factors derived for each.househgld .type in
. 3 "tt' :

‘

The effect of this method can be illustrated by considering a sipgle

e . .
parent families has

N
been growing in all three age groups considerji , 6 to 10, and

Wl we

hdwever, as

. does the rate at which the propor«tion has bgen gr, oYL, 'Tfus‘method main-

tains those differences, but it assumes that those differing rates of increase
e . )

I

"yviﬂﬁll slow by comparable amounts betwegn 1980 and !93'0._1./

<
“:;‘&‘.‘-To the extent that this assumptior is insorrect-, the pr‘oisctions used
hege will be™in error. It is very unlikely, however, that they would be

sufficiently in error to change any of the conclusions discussed in this
memorandum.

1.  What is meant .in mathematical terms by saying that the differing
rates of growth were reduced by "comparable" amounts? The method
began by normalizing the proportions {(using a logit transformation).
Table A-1 was used to dbtain the arithmetic difference between a
linear extrapolation to 1990 of the transformed proportions and the
projected proportions, separately for each household ty é.  These
differences were then subtracted from linear extrapolations of . the

- comparable proportions among the smaller age groups, also in
transformed form. Reversing the transformations then yielded the
projections used in Table 2. :

Linear*extrapolation of the transformed proportions would mean that
the odds of being in a given household type would increase by the’same
ratio fromn 1980 to 1990 as from 1970 to 1980. Applying the correction
factor described above changes that ratio by a multiplicative factor
that ig the same for all age- groups but different for each household
type. : . ' '

i
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R .
. * The se@end zource of potential error in these 3rojections is that the

Increase in the proportion of children living in mother-only households has’

2

been erratic in recent ydrs, partiCularlvy‘ In the under-6 gge group. The

. L5 . : . N
Y more ‘erratic the trends, &* more uncertain are any_ projections, because
fa n

. ‘ . ' 3 p N ‘
there can be substantial disagreement about the "true" trend thagunderlles

3

e - S 3 . 2
the erratic hisforical pattern. ! ’ S @
y B -« e

. For example, between 1970 anQ_-,léBO,.the proportion of children living
in mother-only households grew from. under 10 percent to'f'lg\bout 15 percent.
Thjs ii\crease', however, occurred between l970‘~'l975',"and the proportion
remained n:arTy congint ’fr'om‘75 to 1980. In the la'w years the trend
has again turned uy\vard, and in 1982 it reached an aajusteﬁvel'of about

\o
17 percent.2/ ) e '

. ; K

~
-

In Ta-ble 2 ifsghe body of this repart, ir:é proportion of children under
age 6 living in méther-only households i% projected’to rise to 19 percent by
1990, from 15 per&t in léBO,,_wThe. estimaﬁ;: of 19 percent could’ be
critiéized as elther too high or too loQ on the basis of the erratic ,tl;ewnd ;ust

described. For example, one might infer frora the lack of increase from
T AR RS niaitairi i

1975 tovl980 that the growth in this pro"portién has largi;'ly ended and that
the increage over the past few 'years is'likely to be an jsolated event. In

a
] bhat case; one might not anticipate continued growth fron‘)e Currépt 17
- ) \" .

¥ L
o

-
\

2.’3\ The proportion' that will be reported in forthcoming Census publica-
o tions is 19 percent. Part of the increase, however, reflects a change
in CPS questions that was described in Part I. If the effects of the
change in questions is removed to make the number comparable to
those reported in earlier years, the resulting. adjusted proportion is
roughly 17 percent. . IS
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percent to the pro]ected.fevel of 19 pe:;cent. * Alternatively, cne could

emphasize the rapid change that occurred between 1980 and 1982 and argue
3 - : -
* that since* the proportion has grown in two years by half the amount .
. . - . X .
-+ projected for the entirg decade, the projected leveI. of 19 percent in 1990 is @

too low. o C g . !
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ADDITIONAL VIEWS OF CONGRESSMA
#  DAN MARRIOTT y

This Ieporf should be a valuable tool as we look to the fufure and
plan fof the care of the very young and the very old. There are, how-
ever, several caveats that should be added to this well-researched -
report. : :

¢

Caution must be used in interpreting the data preserited in this re-
port. The statistics presented here are projections based on 1980 data
regarding single-parent families and women in the workplace. The
1970’ encgglspnssed a time of dramatic economic and social changes,
and it is this decade from which the data for shis report are taken.

-~ Most notable of these changes were the women’s movemient and the

" “harshest increase in inflation in the recent history of our nation. Es-

tablished values surrounding the family were challenged. Many of our

" nation’s families moved from depressed industrial areas to seek em-

ployment in othér industries and left behind extended family supports.

Teehnological progress changed skill requirements and decreased the
previous availability of labor-intensive employment.

It is not clear. that such changes will accelerate or even continue.
During the past few years, the mnarriage rate has increased, and the
most recent data from the Buréau of the Census show that the divorce
rate is decreasing. Should these trends continue, the projections and
s-nllbserauent impact on the youhg and elderly could be substantially

-dltere :

. Also, it is promising to note that “fathers-are increasing their in-
volvement in family life perhaps across all sub-cultures and social
classes and these trends are long term, likely to continue,” according
to the testimony of Dr. Michael W. Yogman (Associate Chief, Divi-
sion of Child Development, Children’s Hospital, Harvard Medical
School) before our committee. He continued that *. . . men are also-

‘ seekéng increased emotional closeness with their infants as a part of a

*men’s movement toward fuller personhood and a reaction against the

.~ alienation and burnout of the purely instrumental role of family pro-

vider . . . The net effect is that children today receive mogﬂ‘, of their
father’s time than in our recent past.” :

" Further testimony to the committee from Dr. Michaef—l{%@b (Au-

# thor and Professor of Psychology, Psychiatry, and Pediat¥ics at the

University of Utah) indicates that, “Fathers are relatively more in-
volved when mothers are employed and when children are older . . .
that children do best when parents are able to divide childcare respon-
sibilities in accordance with their values, their preferences, and socio- -
economic circumstances, rather than in conformity with societal dic-
tates which s#low them no choice. In other words, families need op-

_ tions, not mandates . . .” .

(79)

.86
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.7 tlgem, being a wife and mother or work outside their hom

80 ' A
»

v
‘.

0, in a recent poll of women ages 21 to 35 by Parents magazine,
pere#at of the women regarded their family [ife as their greatest
accomplishment. When asked to choose which is more important to
e( only 18

rcent chose work.

A P ’ » )
A’ u Clearly, more and xnom,ﬁomen are currently in the work force and

we must continue to accomimodate the needs of those more directly

effected by this phenomenon. Not knowing the preference of the vast

majority of women and their families, any discussion of dependent

# care issues must give equal consideration and support to those families

who forego additional sncothe for more personalized care of their
d'e}i‘end'ents. .

3 N . . N - . ) - -
ke primary function of the family is care-giver to its members.

The federal government is,not " ah appropriate substitute for these

functions. This brings us to another unportant consideration mhen
Jreading this report. The question is simply, “What is the approptiate

" %ole of the federa! government in the family ?” Even if the federal

A

‘government could afford to take over the care of all dependents, young

. and old, no one, including the federal government, can usurp what is

¢

essentially the familys functien. No one, be it a day care center or
an after school progrim, can do as' good a job caring for children as
1gost families. The same can be said for the elderly. While both young
and old mayshave uni'gue medical problems that often cannot be taken
care of .l?their families, the family is clearly involved and being with
or near tHe family is a critical ingredient.to better health. v

"o~ All of 'us, whether young or old, would prefer to be cared for in
i,our homes or in a homelike setting. For c&xildren this means being’

able to be cared for in their own homes or in a home day care setting,
rather than a large and possibly impersonal day care center. It is not
surprising that parents prefer to have their children cared for in a
‘homelike environment. Surveys tell ‘us that working mothers actu-
ally prefer to have their children cared for by relatives in their homes.

Finally, in his book, “Day. Care, Scientific and Social Policy
Issues,” Dr. Edward Zigler states, “private industry holds the great-
est potential for child care improvement.” And Dr. Michael Yogman
has testified to our committee that; “employment policies and work
schedules probably, have the- most powerful influence of all on father’s
role with children and yotith and the influence is not a supportive
one.” I am sure the same applies to working mothers.

This evidence clearly indicates that the nation’s,businesses and em-
ployers must own up to their role in supporting a wide variety of

child care prograimns’for their employees. Employer participation in

child care is assisted by, the federal government through the tax code;
more could be done to encourage employment changes that might sig-
nificantly lessen the need for dependence on non-family care.

We are all aware of the dramatic changes that familiesthave weath-

ered during the past fifteen years. It is not. likely that we will return

to the family structure once considered a universal part of our society.
But. T believe the government 3vorks best when it engourages people
to do as much as they can for themselves. In discussing dependent
care for the elderly the CBO report notes that, «. . . federal support

of dependent-care services for them night inadvertently create unde-

Ay -
.. ..'}':f‘f ) .
> .
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sired incentives for tha elderly to alter their living arrangements to” :*
substitute publicly filided care for care by. relatives.” We should
al] options and qurrent policies, whether they involve dirgct ..

s, or tix expenditures. Ill-conceived laws and programsin ' '
R0, even with the best intentions, foster an unneeded de-* 7
D erally-funded care, On the other hand, well conceived, -
Al s can serve to enhancewll families, strengthen the
Eensure that all membars, young or-old, reeeive: the

bio. the most suppottive pla t disco

ce ye véred) their..

3
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. Y‘ADDI'IIQN\AL -vmws OF tI‘HOMAS J. BLILEY Jn
; "_-_co ATS, FRANK R: WOLF, AND BARBARAF. VUCANOV

o In numerous futl\re dncuwons about child care fundm the. ues- Ii
- . tion is certain’ to be asked .often: How:can we possnblg aﬂ'Ord to,t
_fund the day: ‘care needs of such a Iarge number of Afnerica’s ¢ 1« (‘%
dren?:And as often as-that .question is asked, it is equally. certain
¥ . be ans'Wered with. another question : “H&\\ can we afford not to \fu,n(x'
. - . ctheir cai:e'?’ But ‘befort proceedipg with: the ‘question of éhlld‘w
,fundmg, fwe would like to-addresthe (‘(h'pmlttee with what we.‘ bc-
rub lieye.ds' s guor questnon, and thnt : '.~_"ﬂ" Ty
' cluldrcn
LR Let’s look ;{or a moment at ‘the . b n, th
(‘hnldren Wlen we talk about the coni }i rativg: Qoqts of:; ax:gﬁfm m-- :
»‘ fants, toddler§, and praschool ‘childreny we ouglit nevey:to- “Torget '§
that~ we are ,t{u ing about children w h®- ttaken fl'pm thehr
""Tnother\ ‘and caredgfor pri wurily by strangers fromeIh
'é"\’ of thir lives. Oﬁi, dmcussmn 16" based on: thye 1mpfmi‘t 'ssum.y
, ¥ that the mother is q Laterc}h eable part m‘the mfu s 1{Tes ¥
‘é_ " ‘anotherskihd/ of ‘cm&glvel” We are assum ng tha th .ghll rrio-
Q' 1onal develg) };)mgent ande s a'bnhtv will not‘b -cenods T M08 by
ka htion #¥bnr-his mothér for the preater. Wt of hisl§ akm«r hours
mn first /six years of*Ris life, We,are. m«."eptm thg. mo’pgsntnon
'- & Jthat -tho child- cnnnot,§tel] the- drﬁ‘{érence ‘betwéen ‘thy ',_"ha dare for

Ihm it_of logiétand those-X¥he care for him becaustiisly ‘are baid to
‘ t % yat it he. can“ﬁgﬂl )1ﬁ'erencef'he does no ¥ ? '
t ’

I'S‘t mor; ?

]
oSk ]0]“] qwltol accepit. * o 5 |
L Iowill'be ue( that e\pentq Ve, S 1(’)\v M‘mta H tlo of the
}d g “thotfier-infanf Bond will not cnuse'ser'njo ﬁ%' vmunentwllfm 10 chil-
: But for as maay rts ag we; A ind on one ;ule, f -this
hion, it will be possifi¢€to ﬁn othem wiig; assext,-the ‘oppesite. )
s-eXamine dor a mbment the apmw 8-0fcome, of Yo experts ¢
not she carly mterruptnonﬂ!s haymléss to the child; Dr. Mary
vho testified at Octoberé}eamng “TeenaggVs i Crisis,” is
\Ie(lxcald)nrector of th rene Joss ‘Clinic 4. Northfleld, Illinois.”
nnd author of thé disturbmg book o%?i a‘%mc;@e. “cl (‘z%r For Help.”

g F jeh “1‘ Dl Giffin hns studid-@hd been chnically involved
b ng Q ehution for the “suicidgilbidemic” which has spread
Ko 4oen iR Ule 1ast deéadd; Tri he stnmony, she descnbed one
: {ix % ofthe primary f{ndmg% of het msenrch k.

', L As we e(plmed the Tiv 'es of the chlldr?n wwho killed them- |

ﬁh of» wk were struck by the frequent interruptions b&tween

e carefgR¥r-parent and the mfant in the first tgn months.

e *Re(mro » both from our p mcnd veconstrictions and
R the populm pm‘e% al hternture. we read and ~
' .‘. {, h d the details erruptions ard unpredictabilities be- -

ety the itfant afid his nuyturing’ adu{) with and from

\\ 1om he mus_g %e]op a basic ssnse of trust and acceptance.

(8") S
o T 83 S
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Dr. Giffin further shared with us her.conviction that the tendency

of the 1980’s has beento ignore a very basic fact of human nature,

; “that children were meant to be raised by two loving adults” and that
~the results of this oversight have been bad for.children. “Infants;”
she explained, “and therefore, children and adoléscents, are an éndang-

- ered species, subjected to the destructive forces of current values‘and
narcissistic goals.” : " . W :
Dr. Giftin is not alone in her analysis of the dangers of ignoring the
importance of the child-parent bond. Psychiatrist Selma Fraiberg

' brought her extensive professional experience to bear in documenting
*  and aflirming the irreplaceable role of mothers in providing con-
tinuous loving.care for their children in the crucial early years, and

in showing the terrible psychic damage done to children who suffer
“_deprivation of mothering. In her book, “Every Child’s Birthright: In
Defense of Mothering,” Fraiberg addressed the very question which

we now ask the Seleet Commniittee to address:

What of the babies and small children who are caught in -
this upheaval? Babies have not changed their nature in the -
course of human history. They have not been liberated by the
changing family styles of the past decades. They have not
caught up with the news that they are enslaving their mothers
and .causjng domesticupheavafs by the accident of their

ieth. An{l while we have been professing that it doesn’t make
aqy diffprence who feeds, bathes, diapers, holds, and plays
ganies with them, they don't believe it. It has taken, millions’
of research dollars to find out what anybody’s grandmother
knew 50 yéars ago. Babies know their parents and prefer them.
to other'people as early as the first' few weeks of life.

Centuries ago, Augustine of Hippo claimed that if he could have
- the guidance of a child for the first seven years of his life, he could be
certain of that child’s future. Certainly he was expressing a truth of
human nature with which few would argue. Those who control the
first few years of a child’s life will have the greatest opportunity. for
influence over him. As the twig is bent, so grows the tree. With these
considerations in mind, the question continues to haunt us: When the
majority of Aunerica’s children are brought up in child care centérs,
who will be bending the twig? Who will be teaching them the virfues-
by which they will live their adult lives? Who will formn their char-
acters? We find this a very disturbing question; disturbing becayse it
-is difficult not to. answer that the “professional caregivers,” not the
parents, will then be in the position which Augustine claimed was
moest powerful. And, quite frankly, we believe that position is too im-
- portant to be left to professionals? - ‘ .
.By presenting these thoughts for the consideration of the Commiit’
tee; we do not 1ntend to say !that the government assistance for child
care ought to be excluded. Clearly, it cannot be excluded because, al-
though it issnot a perfect solution to our problems, it does offer a nec-
essary measure of relief to many persons in great need. Quite simply,
we.are expressing our inability to be sanguine about a solution for the
children of others which we ‘would not want to choose #0r our own
children. Further, we are pointing out that we believgca'n injustice is
done to both children and parents when we omit. ¢iScussion of the
drawbacks of professional child care, when we enc8urage those who
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do not awmely need professional child care to seek it (as is 'done
with the’current child care credit available to persons of all income
lev els), and especially, when we offer assistance to parents only when

y chalise to place their children in professional care.
nding for a moment on lug third point, let us consider the

situallon of a low- -income family of }four, with two parents and two

_pre-school children, scraping along tdgether on the husband’s earnings
“alone. The wife has made the decisidi not to seek employment outsxg
the home, or perhaps she has quit ! r job, becquse she believes that
the most important thing she can i@dren during these
crucial years is herself. In order to , she’

willing to make plenty of sacrifices.|As far as they are concerned,
the sacrifices will be worth-it because fheir children are worth it.

What will the Federal Governien do for this family? Very little;

if the wife continues to insist uponfraising her own children. Hop-
ever, if she will only give up her gg#fl, get a job, and leave her children
in the care of somcone else for 49fours a week, she will'have not‘only
the advantage of the addition
government worth somewhere in the neighborhood of $960.per year.
" This situdtion seems very unfair. Indeed any proposal.which of-
fers assistance to parents and children in need only if the decision 1s
made to place the children in professional care seems both unjust and,
as & matter of federal policy, very unwise. Certainly, ave ought to be
able to devise methods of assistance less coercive than’these, by which
we might both aid the faniilies and allow them the fleedom of choice
which s theirs by right.

I*mally, it may be argued that our concern with all the “qualita-
tive’ aspects of child care is inuppropriate at this time, as this report,
compiled’ by the Congressional Budget Office, is intended primarily

to address the quantlmtue aspects of the issue of dependent care fund-’

ing. If we have unnccessarily “jumnped the gun,” we apologlze How-
ever, we believe that e are justifiably concerned that the first report

issued by our Committee on this subjéct deals with the budget and fund-

ing issues rather than with the more substantive issues involved. It

hardly need be said that there are many-things more important than -

money. If.we need to spend more money, or (fust more government
money, on child care, then we are ready to spend it. But first we should

P ask: what kind of care is better for our thldun? And only after we
h

a‘ an answer to that question should we consider what type of -
ove

)

rnment efforts are necessary to plomote that superior care, 5
) Tioxas J. BLuey, Jr.

y ‘ L ' _ " Fraxk R. WoLr.

i W o Dax Coarts. '
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