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Preface

As we all know, a lot can happen in four short years in Washington. This has
proven to be true even in terms of the development of The Georgetown Public Policy
Review. With this issue The Review enters its fourth year of production, and the
vision and thoughtful planning of this and previous Editorial Boards are bringing
our common goals to fruition. We enjoy the support of a strong Review Board
comprised of experts from across many disciplines, as well as a dedicated staff
focused on excellence. As the quality of this journal grows, so too does our ability to
reach an ever-expanding audience: Both Lexis- N exis and Westlaw will offer the
contents of this and future issues of The Review on-line. From our unique vantage
point in DC, we continue to promote the kind of vital discourse that resonates
throughout Washington and far beyond.

In this issue, we pay special attention to child support enforcement within the
framework of the latest welfare reform measures. TheReview interviews key participants
in the 1996 welfare reform debates: Representative Clay Shaw (R -FL); former Assistant
Secretary for Children and Families Mary J0Bane; and President of the National
Fatherhood Initiative, Wade F. Hom. Senator John D. Rockefeller IV (D-WV), also
offers responses to ourwritten queries on the relationship between child support and
welfare.

In our featured article, "Reducing Welfare Costs and Dependency: How Much
Bang for the Child Support Buck," authors Laura Wheaton and Elaine Sorensen
use the Urban Institute's micro simulation instrument (TRIM2) to offer a fascinating
quantitative analysis of the potential reductions in welfare costs which could result
through increased child support enforcement.

We broaden our focus with 'The Special Division of the Court and the Indepen-
dent Counsel Arrangement: Safeguarding the Appearance ofJudicial Impartiality," in
which author Kenn Kern rejects the current procedure for appointing independent
counsels in favor of policy that might better adhere to the intent of the law. In "Pollution
Standards and Trade: The 'Environmental Assimilative Capacity' Argument," Gareth
Porter uses economic theory and empirical evidence to challenge the notion that low
pollution control requirements in industrializing countries should contribute to
comparative trade advantages. ''The Effects ofParentallnvolvement on 12th Grade
Achievement" by Nancy Buchanan examines measures ofin-home and at-school
parental involvement to assess their effects on the academic achievement ofhigh-school
aged students. The final section of the journal offers reviews of recently published books
touching on an even broader range of policy topics.

It is our hope that the ideas presented in the following pages will stimulate
continued discussion around some important policy issues. As always, we are grateful for
your support and welcome your comments and contributions to the journal.

JeanJ.Lim
Editor-in-Chief



Feature Interviews

Child support enforcement is one of those rare social policy issues that receive
broad bipartisan support. Yet welfare reform, which always has an important child
support component, is a highly contentious debate.

To help better understand this relationship, TheReview sought to interview
some of the key players from the 1996 welfare reform debates. In this issue,
Executive Editor Samuel Seidel talks with Rep. Clay Shaw, a key Republican on
the House Ways &Means Committee, Mary]o Bane, former Assistant Secretary
for Children and Families in the Clinton administration, and Wade Horn, former
Commissioner for Children, Youth and Families in the Bush administration and
now president of the National Fatherhood Initiative. Additionally, Sen. Jay
Rockefeller, a long-time children's advocate in the Senate, answered our questions
in writing.

Interview with Representative Clay Shaw
(R-FL), Chairman of the House Ways &

Means Subcommittee on Human Resources

Explain your personal connection to
the issues ofchild support and tell us a little
bit about how you got here.

The lack of support from biological
fathers is one of the greatest causes of
poverty in this country. In order to at-
tack the problems of poverty, you not
only need welfare reform, but you also
need accountability. And accountabil-
ity generally comes from the father, who
disappears after the delivery, and never
comes back.

Though welfare was originally cre-
ated when only a small minority of chil-
dren were in mother-only families, the
demographics have changed significantly
since the early 1950s. The most recent
numbers paint a portrait that is strik-
ing-in 1996, one-parent families com-
prised nearly one-third of all families in
this country; by some estimates, at least
half of all children born in the US in the
late 1970s and early 1980s will live with

a single parent household before reaching
adulthood. For black children, the projec-
tion is about 80 percent. What do you
make of these trends? What do you think
it says about our society, our culture and our
future?

Well, the culture as we've known it,
basically is in the process of falling apart.
We seem to have reigned that in at the
moment. Children growing up in single
parent homes who have out-of-wed-
lock births, these children are more likely
to be on welfare themselves, they are
more likely to get in trouble with the law,
they are more likely to do poorly in
school. And it seems to me to be a self-
perpetuating cycle. Much of this prob-
lem was caused by a corrupt and ne-
glected welfare system that was in place
and not checked for some 60 years. We
have turned the corner on that. We
have seen that the out-of-wedlock births
have at least leveled off if not declined
in the last year, and I would directly

Georgetown University and The Georgetown Public Policy Review, 4: I (Fall 1998).
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attribute much of that to welfare reform.
In the past, we have subsidized

poverty, we have subsidized out-of-
wedlock birth, and as a result, we have
gotten more of both. That is something
this Republican Congress has stopped,
and we will continue to work on the
situation until we find that we have not
only stopped the growth of poverty, and
not only stopped the growth of out-of-
wedlock birth, but we've in fact started
to reduce those numbers substantially.
With the question of welfare, we can
already look at our great successes. With
the question of out-of-wedlock births,
we still have a lot of work to do.

Jurisdictional issues have always been
a major concern in child support. For
example, if a "dead-beat dad" should leave
a family in Virginia and move to Ten-
nessee, the question becomes--who is re-
sponsible for tracking down that father?
What has Congress done to address this,
and what role should the federal govern-
ment play in this debate?

We have done a number of things.
We have set up a new-hire directory, in
which we can go and trace these fathers
down. A very large percentage of the
fathers have crossed state lines, and are
very difficult to find. We now have a
reporting process in place in which we
can find these people, and then start
holding money out of their wages.
Through legislation we passed, people
who walk away from their obligation to
child support have found that they lose
their licenses, whether it is a license to
practice law, a license to fish, or a license
to drive their car. Privileges that they
would normally get in our society are
taken away from them. So we have
really, I think, put them in a position of
isolation, socially and otherwise, for not
living up to their obligations. In part of
our society, the culture has gotten to the
point where it was almost cute to have

The Georgetown Public Policy Review, 4: I (Fall 1998)

a bunch of kids and just walk away from
them. Our progress is slow but very
obvious. I think this is an area, particu-
larly in the question of child support,
where we've had great bipartisan coop-
eration. The Republicans on my com-
mittee have worked closely with the
Administration and with the Demo-
crats of the committee. Unlike welfare
reform, we didn't pull them into this
screaming and hollering. They were
partners from the inception, and we're
working together, I think, in a very
amicable way.

Making child support work has al-
ways received broad bipartisan support.
The diJJerences have come over the ques-
tion ofenforcement. What doyou feel is the
proper response from the federal govern-
ment when states are not in compliance?

We had a monster penalty for the
states that weren't in compliance that
was really unrealistic, particularly in
light of some states, such as California,
that are having a real devil of a time
coming on-line, as required by law. We
have made these penalties incremental
and less severe, but the states will lose
a good portion in federal money if they
fail to comply.

The states are all now working to-
wards compliance. We're working with
the states to facilitate compliance. This
has been a very successful program but
we've got to stay the course and see that
all states come on-line.

One correlated benefit of increased
child support is savings to the government
in theform of lower welfare expenditures.
Indeed, an upcoming study in The
Georgetown Public Policy Review
estimates that incremental expansion of
child support enforcement could save the
federal government $0.23 for every
dollar collected.How much emphasis should
cost savings play in decision about ad-
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dressing human serutce needs?

I don't think you can separate the
two. I think that the cost savings come
along as you develop programs that
solve problems rather than subsidize
problems. Again, what the government
was doing was subsidizing poverty and
they got more and more of it. We're now
on a road to solving the problems of
poverty. Another area we're looking at
is creating programs that would pro-
mote the bonding between the fathers
and their kids, to encourage fathers to
take care of their responsibility.

As far as the cost to the federal
government, we've block granted much
of the poverty programs, so where we've
been able to reign in the growth of these
programs, actually the savings are going
to the states. The federal government
savings, however, are still somewhere
down the line. We've more or less made
a commitment to the states to leave
these programs in place for five years.
Although they're not growing, they're
not being diminished either. So the
states are really profiting handsomely
when they arc able to run efficient
programs.

As chair of the Human Resources sub-
committee of the House Ways & Means
Committee, you have played apivotal role
in the welfare reform debate. Yet it is still
a relatively new experience for the GOP
to be the majority party. How would you
describe the experience of becoming the
majority, and how would you character-
ize your specific role in the welfare debate
over the past three years?

Well, we're getting used to being the
majority party. I would anticipate we'll
be getting used to it for a number of
years, hopefully. I think as the party
that's been out of power for 40 years, we
had a lot of good ideas that have been
bottled up that we were never allowed

7

to try. We were working on welfare
reform several years before we became
the majority party. This was about the
third or fourth draft of the welfare bill.
Even in the Contract With America
four years ago, that was at that time a
second or third draft of the bill. We've
been working on the problem, we've
been studying the problem, we've been
trying to come up with solutions.

And also, in welfare I think it is
important to point out that many of the
provisions that were in welfare reform
were already being tried out in the
states. What we did was nationalize
these and added to them to come up
with a successful program that now
everybody seems to want to take credit
for.

While child-support is an important
issue all by itself, it also is afundamental
component of welfare reform. 1996 was
a challenging year on this issue because of
efforts to reform welfare. Some people
have described the debate as being rather
"mean-spirited." What is your sense of
that experience, and how would you evalu-
ate the behavior of the Congress and of the
administration during that time?

The debate was terrible. The word
"mean-spirited" was used and was di-
rected at me on a number of occasions.
We were always very careful during this
entire debate to consider and to formu-
late what we were doing, the legislation
as well as the debate, not as a mean-
spirited way to get back at poor people
who were not working, but as a rescue
mission, recognizing that they were in
the position that they were because of
a corrupt welfare system that was
intergenerational. We were very care-
ful in the formulation of that agenda.
But I think it is important to realize that
even though the president now takes
credit for it, and even though the presi-
dent ran on welfare reform when he first
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ran for president, he vetoed two of our
attempts before he finally signed one
into law. And we had to give it to him
almost on the eve of an election, be-
cause we understood the tremendous
pressure he would be under to signed it
and he did. So, I think it was a real
triumph for the poor of this country as
well as the taxpayers. In Congress, I
think the Republicans were brilliant. I
think that many of the Democrats were
trying to work with us, but the vast
majori ty of the Democrats were abusive
in the debate, and mischaracterizing
the Republicans-me personally more
than anyone else-as being mean-spir-
ited and not caring. We went through
pure hell as far as personal attacks dur-
ing this whole debate. Now the Demo-
crats want to take credit for it.

You know, sometimes people are
successful in rewriting history, but I
think history will bear out the fact that
it was the Republicans that champi-
oned, created and went forward with
welfare reform.

What is your current assessment of
welfare reform? What is left to be done?

I would say that the successes we
have seen nationwide have even sur-
passed the predictions that people like
me would have made as to the time
frame for the success that we've had.
We've got counties in this country that
don't even have a single person on
welfare. Think about that. That is really
truly amazing. There are counties up in
Wisconsin where there is nobody on
welfare. We have taken a whole indus-
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try of poverty, and just turned it on its
head. We've turned the welfare offices
into employment offices. We've given
the people the digni ty of a job, and given
them control over their future. It's done
a great deal. And the hearings have
been very, very clear in the good effect
that it has had on the kids, who are
proud that their mothers are going to
work. We have put people on payrolls
who have never even lived in a home
where there was a breadwinner. This is
a tremendous success, and I think that
it is going to pay dividends in the years
to come. I thinkit is importantto realize,
particularly when you're talking about
minorities, that as the Jim Crow laws
and other racial barriers were coming
down, new barriers were coming up in
the form of increased welfare payments.
This was a new way for people not to go
to work, not to succeed, not to become
part of the American dream or part of
the American economy, and to stay
where they were. We've turned that
around, and in just four years of the
Republicans in the Congress, we have
reshaped the social landscape unbe-
lievably, and I think it is probably the
greatest success of the United States
Congress in the last four years. I am very
proud of it.

The one issue that still needs at-
tention is fatherhood. It is something
we need to turn around. We need to
get these biological fathers involved,
both financially and spiritually, and
physically with the kids that they've
helped bring into this world. That's
where we really need to turn our
attention.

Representative Clay Shaw, thefourth most senior Republican on the Committee on
Ways and Means, servesas the chairman if the Human ResourcesSubcommittee. As chairman
he is credited with being the key author if the 1996 u,elfare reform legislation. Rep. Shaw has
represented a South Florida Congressional District since1981. He has been Chairman if the
Florida Delegation sinceearly 1996. Prior to coming to Capitol Hill, he served Mayor if Fort
Lauderdale for three terms (1975-80) and as ViceMayor (1973-80).



Interview with Mary Jo Bane, former
Assistant Secretary for Children and

Families, US Department of Health and
Human Services

Explain your personal connection to the
issuesof child support and tell us a little bit
about bou: you got here.

When I worked in the Clinton Ad-
ministration as Assistant Secretary for
Children and Families, one of the offices
under my scope of responsibility was that
of Child Support Enforcement. There I
was involved in policy and administra-
tion. We were involved in drafting the
child support part of the Welfare Reform
Act which eventually did pass. I was also
responsible for administering the office,
so I got involved in issues around com-
puter systems and all that nifty stuff.
Before that time, I had done a lot of
research with David Ellwood on welfare,
particularly on child support and how it
related to welfare use. Since then I have
just been a kibitzer.

Though we!fare was originally created
when only a small minority of children
'uiere in mother-only families, the demo-
graphics have changed significantly since
the early 19505. The most recent numbers
paint aportrait that is striking---i.n 1996,
one-parent families comprised nearly one-
third of allfamilies in this country; by some
estimates, at least ha!f of all children born
in the US in the late 1970s and early 1980s
will live with a single parent household
before reaching adulthood For black chil-
dren, the projection is about 80 percent.
What doyou make of these trends? What do
you think it saysabout oursocietv, our culture
and ourfuture?

Well, they are certainly striking trends.
There has also been a huge rise in the
number of births out-of-wedlock. These
include children born to unmarried people
as well as to divorced and separated
parents. Over the past couple of years,
those trends have leveled off a bit which
is encouraging.

There are many possible explana-
tions for these demographic trends, in-
cluding the impact of the economy. But
as yet, we don't have any conclusive ones.

While child support can be looked at
simply to determine how efficiently the
program is working, child support is also
highly con-elated to social behaviors that
invite value judgments. Ha'l.Jing children
out-if-wedlock isperhaps the most glaring
example. What is the proper stance of a
government cfficial to this dichotomy?

In regard to child support, you don't
have to get into moral condemnation of
out-of-wedlock sex in order to assert and
believe quite strongly, as I do, that if you
parent a child, you have responsibility for
that child. Whether you are the mother
or the father, you have full responsibility,
financially and otherwise, to genuinely
care for your child. If parents don't take
responsibility for their children, then the
government ends up taking at least some
financial responsibility. So I think it is
appropriate for the government to take a
strong stance for parental responsibility
and enforce this within the programs that
it offers.
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In the Clinton administration, you had
many responsibilities regarding child sup-
port. These included establishing standards
for state programs for locating absent par-
ents, establishing paternity, and obtaining
child support and supportfor the spousewith
whom the child is living. Could you reflect
on your experiences at HHS canying out
this mandate?

Child support enforcement as it 1S

structured under the law is a state admin-
istrative responsibility tightly regulated
by federal law. The states employ the
people who carry out the child support
process, who run the computer systems
and so forth. The federal government
provides a good bit of the money for child
support enforcement and regulates it
tightly. When I was in the office, we did
the regulating and monitoring and we
also tried to provide technical assistance
to the states-helping them to learn from
each other.

We began to see then, and continue
to sec, increasing amounts of child sup-
port collected, which is the bottom line. In
that sense, our joint efforts with the states
were successful.

Jurisdictional issues have always been
a major concern in child support. For
example, if a "dead-beat dad" should
leave a family in Virginia and move to
Tennessee, the question becomes-who
is responsible for tracking down that
father? How does this play out in practice,
and what role should the federal govern-
ment play in this debate?

Jurisdictional issues in child support
collection have always been a challenge
as something like a third of child support
cases involve more than one state.

The federal government has an im-
portant role here in laying out the rules on
who finally assumes responsibility. It has
another role of creating procedures for
sharing information and enforcing or-
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ders, which has not been so well devel-
oped thus far. If the state automated
systems for child support were fully com-
patible and brought together in a central
place, the process would be greatly facili-
tated. But that's a very complicated task.

Making child support work has always
received broad bi-partisan support. The
differences have come ouer the question of
enforcement. The Washington Post notes
that a new child-support information clear-
inghouse is now on-line, which allows
states to make "matches" between wage
earners and "dead beats". Yet 10 states are
still not in compliance for computerizing
their child-support information. What do
you think the impact of the new clearing-
house will be? What doyou.feel is theproper
responsefrom thefederal go'vernment when
states are not in compliance?

Let me answer the last question first
about states not in compliance. Many of
the states ran into big problems with their
contractors, as everyone does who tries a
massive computer development process.
In this situation, the federal government
ought to do everything it can to help the
states into compliance.

In general, I didn't have the sense that
the states were shirking this responsibil-
ity. Child support enforcement is an
issue that almost everybody benefits from
-the custodial parents, the states-
because they save welfare dollars-and
the federal government. The states suf-
fered from real problems that the federal
government needed to address using a
mixture of technical assistance, problem
solving, and sanctions when necessary.

My answer about the clearinghouse
is partly implied by my answer to the
previous question. Interstate issues are
a big deal in child support, because
people move around a lot-especially
noncustodial parents. So the necessity
to match across states, and match wage
records across states is critically impor-
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tant to child support enforcement, and
the tools to achieve this underlie the
process.

Similarly, thefederal government must
have an enforcement regime for individu-
als who are negligent in child support
payments. Recent proposals have included
making drivers licenses contingent on suc-
cessfulpayment ofchild support. Indeed the
president hasjust created new categories of
felonies related to child support, which in-
cludesJines of$10,000 in some cases.Does
this set the bar too high, and will parents be
paying what little money they have to
government instead of to their children?

I don't know the details of the new
felonies so I won't comment on that. An
important part of the 1996 legislation
was the requirement that states have
procedures in place to make obtaining a
driver's license contingent on child sup-
port payment.

Again, I'm pretty tough on this child
support issue. It is very important that
government say very firmly to people that
they have responsibility to care for and
support their children and that the power
of the government intends to enforce that
obligation.

One of the most controversial sugges-
tions that has come up is not about
driver's licenses, but about hunting and
fishing licenses. That seems to have made
an impact on people, though I don't
believe many states have actually put in
place policies that deny these licenses.

Whether or not these penalties are
self-defeating will depend on the fine
structure. In general, I don't think our
child supportrcgimes are too tough. Most
orders are set with regard to the parent's
income which seems to be appropriate.

One correlated benefit ofincreased child
support is savings to the government in the
form of lower welfare expenditures. In-
deed, an upcoming study in The Georgetown
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Public Policy Review estimates that in-
cremental expansion of child support
enforcement could save the federal gov-
ernment $0.23 for every dollar collected
How much emphasis should cost savings
play in decision about addressing human
seruice needs?

As I have said earlier, in the child
support area, everybody benefits from
collection. The cost savings argument is
a strong one. More generally, of course,
cost savings are not the only feature we
are concerned about. If we were only
concerned about cost savings, we
wouldn't have any human service pro-
grams. Our response to human needs in
our vulnerable population should be
based on our shared responsibility. We
do need to be concerned with how effi-
ciently we run our programs and deliver
our services, but we ought to be looking
at the well-being of the family predomi-
nantly. Some people, including the presi-
dent, have claimed that the welfare re-
form law is a success because welfare
caseloads are down. While it is true that
welfare caseloads are down, we should
not judge welfare reform by this sole
criterion.

While child support is an important
issue all by itself, it is also afundamental
component of welfare reform. During the
contentious welfare reform debate, you,
along with some of your colleagues at the
Department of Health and Human Ser-
vices publicly voiced your disapproval of
some of the president's decisions with re-
gard to welfare reform. How would you
characterize that debate, and the events
that surrounded it?

The child support provisions of the
Welfare Reform Act of1996 were quite
bipartisan and relatively non-controver-
sial. Interestingly, though the child sup-
port portion comprises a huge number of
pages of the law, it received almost no



12

debate. The child support provlSlons
were negotiated in a bipartisan way.
From the beginning, there was overall
agreement on the goals and a good deal
of mostly agreement on what needed to
be done. It is worth noting that my col-
leagues and I were supportive and proud
of our involvement in creating the child
support enforcement part of the welfare
reform bill, though some of us resigned in
protest at the time the President signed
the bill.

The welfare reform debates in 1996
were indeed very contentious and ugly.
I t seemed unfortunate to me that the
bill was being debated in the context of
two campaigns-a presidential cam-
paign and a heated Congressional cam-
paign. The animosities spilled over
sometimes into how tough people could
be on welfare recipients.

So the tenor of the debate was not
pretty. Big issues divided us. The most
important one for me, and for Peter
[Edelman, former Assistant Secretary
for Planning and Evaluation, US De-
partment of Health and Human Ser-
vices, who also resigned in protest after
the signing of the welfare reform bill] was
the abolishing of the entitlement, essen-
tially abandoning the federal guarantee
that families with children who needed
cash assistance would be entitled to it if
they met the eligibility requirements.
That was an important enough issue to
cause me to resign.

There were other important issues in
the bill. There was a five-year time limit
on the receipt of benefits funded with
federal funds with few exceptions. That
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seemed to me harsh and unresponsive to
the reality that some needy families need
long-term support.

I supported work requirements in the
bill. I do not object to the notion that
welfare recipients ought to be required to
work or participate in work preparation as
a condition of receiving benefits. The goal
of the welfare system ought to be to move
people into the workforce as quickly as
possible. The issues around entitlement
in the bill were those that concerned me
the most.

What is your current assessment if wel-
fare reform? What is lift to be done?

That is a large question. We don't
understand yet about the changing pic-
ture. We know that the caseloads are
dramatically down and the economy is
strong. We have been fortunate to work
on welfare reform in the context of low
unemployment rates and good econo-
mics. It is too soon for us to know how
the time limits will play out in various
states, and we don't know how welfare
reform will be affected if the economy
docs not hold.

All of these are open questions. At this
point, the issues of welfare reform are being
debated at the state and local level and
not at the federal level. In a couple of
years, we'll need to discuss these issues at
the federallevcl, with particular focus on
support of the working poor and long-
term multi-problem recipients who may
not be receiving adequate help from the
states. For the time being, all the policy
activity is at the state and local level.

Currently faculty chair at the Kennedy School if Government, Mary Jo Bane returned
to Harvard after s!?r'ving as the Commissioner for Social Seruices for New York State in 1992-
93, and then as Bill Ciinton'sfirst Assistant Secretary for Children and Families at the US
Department of Heaith and Human Services. A prolific author, Bane's most recent publication
isW clfarc Realities: From Rhetoric to Reform, a collaboration withfellow professor David
Ellwood She received her undergraduate degree from Georgetown Uniuersity's School of
Foreign Service.



Interview with Wade F. Hom,
President of the National Fatherhood Initiative

Explain your connection to the issue of
child support and tell us a little bit about
how you got here.

As achild psychologist, I haveworked
in a variety of positions with children
who are at risk for poor outcomes. One
of the things that I have noticed over the
course of my career is the connection
between the absence of a father's posi-
tive influence in a child's life and poor
outcomes for kids. Whether that was in
my work as director of outpatient psy-
chological services at Children's Hospi-
tal in Washington, DC or as the federal
administrator for a host of programs for
at-risk kids when I was commissioner
for Children, Youth and Families and
chief of the Children's Bureau within
the US Department of Health and
Human Services [in the Bush adminis-
tration], I saw a connection between
the absence of a father and the declin-
ing well-being of a child. So, in 1994, I
helped to co-found, and now serve as
president of, the National Fatherhood
Initiative which is attempting to im-
prove the well-being of children by
increasing the number of kids growing
up with involved, committed and re-
sponsible fathers. Another part of our
work is to ensure that non-residential
fathers fulfill their financial obligations
to their children.

Though welfare was originally cre-
ated when only a small minority of chil-
dren were in mother-only families, the
demographics have changed significantly
since the early 1950s. The most recent
~umbers paint a portrait that is strik-
tn~-in 1996, one-parent families com-
prised nearly one-third of all families in

this country; by some estimates, at least
half of all children born in the US in the
late 1970s and early 1980s will live with
a single parent household before reaching
adulthood. For black children, the projec-
tion is about 80 percent. What do you
make of these trends? What do you think
it says about our society, our culture and our
future?

The retreat from fatherhood has had
a devastating impact on the well-being
of children. We know that kids who
grow up without an involved, commit-
ted and responsible father in their lives
are five times more likely to be poor,
three times more likely to fail at school
or to drop out, and two to three times
more likely to have emotional or behav-
ioral problems requiring psychiatric
treatment. If they are boys, they are
significantlymorelikelytoget into trouble
with the law as adolescents. If they are
girls, they are more likely to engage in
early and promiscuous sexual activity in
the teenage years, which unfortunately
leads to an increase in risk for teen
pregnancy and out of wedlock births.
This perpetuates the legacy of
fatherlessness. The retreat from father-
hood also has a devastating effect on the
well-being of communities, because we
also know that when communities are
largely absent of men who are con-
nected to their children, those commu-
nities are more violent than those in
which large numbers of men are con-
nected to families and to kids.

Jurisdictional issues have always been
a major concern in child support. For
example, if a "dead-beat dad" should leave
a family in Virginia and move to Ten-
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nessee, the question becomes--who is re-
sponsible for tracking down that father?
Do you think that the states and federal
government have reached the right bal-
ance with regard to their respective re-
sponsibilities in child support enforce-
ment? Would you reassign responsibilities
in any way to shift the burden either to the
states, or to the federal government?

Interstate enforcement of child sup-
port has been an historic problem. Cer-
tainly, gains have been made in ensur-
ing that a non-resident father will
continue to pay child support even ifhe
moves to a different state. But I don't
think that the proper balance has been
reached.

That's because very little is being
done when it comes to enforcing the
visi tation and access rights of
non-residential fathers when mothers
themselves move to a different state. In
those situations, it becomes much harder
for the father to stay involved in his
children's lives.

I don't know exactly what the proper
balance is because these are very diffi-
cult issues. My goodness, who would
say that a mother can't move to a differ-
ent state for a better job opportunity?
But it seems to me that there needs to
be better balance, not just in terms of
interstate child support enforcement,
but also in terms of ensuring that the
residential parent fulfills her obligation
to allow the non-custodial parent to
continue to have the opportunity to
maintain a close relationship with his
child.

You are currently the president of the
National Fatherhood Initiative, a non-
priftt organization whose mission "is to
improve the well-being if children by in-
creasing the number if children growing
up with loving, committed and responsible
fothers. "How did you conclude that afocus
on fathers was a necessary goal?
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As a children's advocate, the ques-
tion is always, 'What can we do to
improve the well-being of children?"
And the corollary question is, "What is
it that is causing the decline in the
well-being of children in America to-
day?" There are several possibilities-
it could be poverty, it could be lack of
access to educational opportunities, it
could be lack of access to adequate
job-training experiences-but I think
that the data suggest that one of the
factors is the fact that so many kids are
growing up without an involved, com-
mitted father in their lives.

The empirical data are quite clear on
this point. On average, kids who grow
up without fathers do worse than kids
who grow up with both a mother and a
father involved in their lives. So, in the
interest of prevention, what we wanted
to do was to start an organization that
got to one of the core issues that was
driving the decline in the well-being of
children today. At no other time in our
history have we been richer, at no other
time in our history have we had greater
access to technology, at no other time in
our history have we seen the kinds of
opportunities that ought to make child-
hood a better experience than in the
past. Yet we're seeing a real loss of a
positive experience of childhood for so
many kids driven by the loss of the idea
that fathers matter to the well-being of
children. So we resolved to do some-
thing about that.

Was there work being done in this
area when you started NFL or were you
new in thefield in terms if what you were
proposing?

When we started in March of1994,
we could locate only about 100 father-
hood programs around the country.
Today, our best estimate is that well
over 2,000 fatherhood programs are
operational in America today. That is
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quite an explosion of work in this area.
So, while it would be imprecise to say
that nothing was going on back in 1994,
clearly there's a lot more activity going
on today than there was then. The
reason why I think you seemore activity
today is because we are starting to re-
capture the idea that responsible fa-
therhood matters. And it matters more
than simplybecause of economics. Presi-
dent Clinton was elected in 1992 with
a mantra of, "It's the economy, stupid."
Well, when it comes to fatherhood, I
believe the mantra is, "It's the culture,
stupid." What we have lost is the idea
that fathers matter to families in very
profound non-economic ways. Cer-
tainly, economics is part of it. But fa-
thers are alsomentors, role models, skill
coaches, disciplinarians and nurturers.
These non-economic roles are just as
important, if not more important, in my
view, than the purely economic contri-
butions that fathers make. So what
we've seen in the last five years is a
reawakening of the idea that fathers in
fact make unique and irreplaceable con-
tributions to the well-being of their
children and their families.

That's what we set out to do five
years ago-to recapture in the culture
the sense that fathers matter. Once
that idea was recaptured in the culture,
then people got motivated to want to do
something about the problem.

While child-support is an important
issueall by itself, it also is afundamen-
tal component of welfare reform. Some
contend that the old welfare system that
existed before the 1996 reform was in
fact just a program that subsidized
poverty. Others say that the 1996 re-
form was about punishing the poor for
being poor. Indeed, the 1996 debate is
. described almost universally as "mean-
spirited." What was your assessment of
that debate?
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There was an element of the de-
bate that was quite mean-spirited.
When critics likened welfare reform-
ers to Nazis, that was mean-spirited.
However, at the time that welfare
reform was being debated, there
were few voices that were saying,
"Hey, leave this welfare system
alone, it's working great." I twas clear
that the welfare system was not
working great. It was not moving
substantial numbers of people out of
poverty and into self-sufficiency. It
was not encouraging the formation
and stability of two-parent married
households. It was not improving
the well-being of children in substan-
tial ways. There was very little evi-
dence that the old welfare systemwas
doingverymuch more than just allow-
ing people to subsist. So the whole
idea of welfare reform was to try to
transform that subsistencesysteminto
a system that actually improved the
livesof children and families living in
low-income communities.

Did welfare reform get it perfect?
Of course not. But is it an improve-
ment over the old system? Early
returns would suggest, absolutely.
We're seeing increasing numbers of
people gettingjobs. The data are still
not in about whether or not the
kids-who ought to be, in my view,
the most important target of any
welfare reform-are better off. But
the horrific predictions of millions of
children being thrown into poverty,
becoming homeless, and being
beaten at home because of the added
stress of welfare reform on the par-
ents-clearly have not come true.
The early results of welfare reform
have been promising. But, reform is
a process, not an event. We ought to
monitor very carefully the impact of
welfare reform to ensure that if some
danger signals start to arise, we can
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step in and make mid-course correc-
tions to make things go better.

The frustrating thing with most gov-
ernment programs is that they are inter-
vention oriented, not prevention ori-
ented. The way that most government
programs approach these issues is to
say, "Here's someone in need, let's in-
tervene," as opposed to saying, "Let's
try to set up systems so that people don't
find themselves in a situation where
they need help in the first place." So we
intervene after kids have already been
abused and neglected rather than fig-
uring out how to prevent abuse and
neglect. We intervene after the teen-
ager has already run away from home
rather than preventing the situations
that lead to teenagers needing to run
away from home.

Even Head Start is really an inter-
vention program. I would love it if some
day we didn't need a Head Start pro-
gram because every child in America
would be getting an adequate preschool
experience. They weren't living in pov-
erty. Of course, there's always going to
be a need for intervention programs,
but it seems one of the mistakes that
government often makes is to think in
intervention terms, not prevention
terms. Prevention is one of the driving
forces of the National Fatherhood Ini-
tiative. We truly believe that if we can
significantly reduce the incidence of
fatherlessness, we will have prevented
a lot of the problems government has
been called upon to solve.

We all should be focused on what is best
for the kids. What's best for kids is that we
create environments, families and commu-
nities which bring children up with signifi-
cant resources, support, love and encour-
agement so that they don't need these kinds
of interventionist programs I oversaw when
I was in the government.
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Some members of Congress take the
view that the next step in welfare reform
really ought to be a focus on fathers. If
Congress were to come to you and ask you
to outline a legislative agenda on father-
hood that would become the law of the
land, how would that plan look?

Within the context of welfare re-
form, the first thing 1would do would be
to encourage states to understand that
simply moving previously welfare-de-
pendent single mothers into the paid
labor force and putting their kids in
subsidized child care, is not enough.
Rather, the better world is one in which
kids grow up in the context of two-
parent married households where one
or both work. Welfare ought to be about
providing more supports and incen-
tives, as opposed to disincentives and
punishments for the formation and sta-
bili ty of two-paren t married households.
One big disincentive that ought to be
eliminated is the Earned Income Tax
Credit. The EITC puts married low-
wage workers at a comparative disad-
vantage to unmarried workers by re-
ducing their benefits. It's not a very
expensive fix, and it ought to be made.

The other thing we ought to do is to
pass the Father's Account Act, which
was introduced and chiefly sponsored
by Clay Shaw, the chairman of the
Human Resources subcommittee of the
Ways and Means committee. This leg-
islation would provide $2 billion in block
grant funding to support outreach pro-
grams for fathers, and particularly
low-income fathers. That is a verv im-
portant piece of legislation. It ~ould
infuse a great deal of additional re-
sources into the burgeoning fatherhood
field, a field that often operates on
shoestring budgets, or no budgets at all,
and is in danger, in the longer term, of
being starved for lack of resources.

And finally, I would struggle even
more to find a better balance within
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child support enforcement between the
very legitimate need to enforce the
financial obligations of non-custo-
dial fathers with the needs of the
children to continue to have an emo-
tional and psychological relationship
with the father.

And finally-currently you are par-
ticipating in the public debate on issues
you care about from the perspective of
someone who does not have direct control
in the decision-making process. Yet at one
time, you were in fact the decision-maker
on many of the key issuesyou are concerned
about. What is your perspective on your
different roles in Washington?

I enjoy being an advocate a lot more
than being an administrator. As an
administrator, one is constrained in a
variety of ways. You're constrained, for
example, by the legislation that governs
the programs you administer. You're
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also constrained to some extent by politi-
cal considerations. When you're work-
ing within an administration, you're
not a free agent, you are there as an
agent of the president, and if you
have fundamental disagreements in
terms of administration policy, your
choice is to resign, not to subvert.

As an advocate, on the other hand,
you have other kinds of constraints.
For example, you don't have the di-
rect reach into a program-you aren't
able to immediately impact a pro-
gram in the way you can when you're
administering it.

Still, there's no question that I
enjoy the advocate role more, pre-
cisely because I can push the enve-
lope in ways that I couldn't as a pro-
gram administrator. If I were in the
government today, I couldn't be talk-
ing about the importance of marriage
in the kind of, I hope, compelling and
passionate way that I do.

Wade F Horn, a childpsychologist by training, served as Commissionerfor Children,
Youth and Families at the US Department of Health and Human Services during the Bush
administration. He then went on tofound theNational Fatherhood Initiative, a non-partisan
advocacy organization whosegoal is to increasetheparticipation offathers in their children's
lives, where he now serves aspresident. Dr. Horn is also an adjunct faculty member of the
Georgetown Public Policy Institute.
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Interview with Senator John D.
Rockefeller IV (D-WV), member of the
Senate Finance Committee Subcommittee

on Social Security and Family Policy
Explain your personal connection to

the issues of child support, and tell us how
you got involved.

From my days as a VISTA volunteer
in West Virginia, to mywork in the US
Senate, I have always made family and
children's issues a priority. In 1988, I
was appointed Chairman of the Na-
tional Commission on Children.
Through this Commission, I had the
opportunity to spend several years fo-
cusing on children and family policy. It
is obvious that income security is amajor
issue for children, and part of providing
income security is ensuring that non-
custodial parents provide the child sup-
port payments that children need and
deserve. Also, as a member of the
Senate Finance Committee, I have
oversight responsibilities on child
support enforcement which I take
very seriously.

Over the past few years, Congress
has passed a series of bipartisan bills to
strengthen child support enforcement,
especially in interstate cases. This year,
Congress restructured the federal in-
centives to states for child support en-
forcement. States are now rewarded for
better enforcement.

Though welfare was originally cre-
ated when only a small minority of chil-
dren were in mother-only families, the
demographics have changed significantly
since the early 1950s. The most recent
numbers paint a portrait that is strik-
ing-in 1996, one-parent families com-
prised nearly one-third of all families in

this country; by some estimates, at least
half of all children born in the US in the
late 1970s and early 1980s will live with
a single parent household before reaching
adulthood. For black children, the projec-
tion is about 80 percent. What do you
make of these trends? What do you think
it says about our society, our culture and
our future?

From the Commission studies, we
know that children do best in two-
parent families, when parents have
graduated from high school and are
working prior to becoming parents.
Teenage pregnancy is a serious concern
since young parents often struggle in
poverty. Reducing teenage pregnancy
and the resulting poverty should be a
priority. While a series of actions and
initiatives have been taken to combat
teenage pregnancy, it will require con-
certed efforts at every leveL

The Children's Commission in-
cluded a special chapter tided "Creat-
ing a Moral Climate for Children. " Its
conclusion was that Americans have
long celebrated and jealously guarded
the nation's pluralism, viewing with ap-
propriate skepticism those who would
impose their own values or doctrines on
others. As a nation, we have funda-
mental values that we should culti-
vate in our children including a re-
spect for human dignity, the
promotion of good character and re-
spect for the privilege of citizenship.

While child support can be looked at
simply to determine how efficiently the
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program is working, child support is also
highly correlated to social behaviors that
invite value judgments. Having chil-
dren out-oJ-wedlock is perhaps the most
glaring example. What is theproper stance
of a government official to this dichotomy?

I strongly believe that every parent
has a compelling moral obligation to
provide both emotional and financial
support for their child. By strengthen-
ing child support enforcement in a va-
riety of ways, we can promote this vital
goal. For example, as part of welfare
reform, we required states to enact poli-
cies that would revoke any professional
license C (from a drivers license, hunt-
ing license, or even a professionalli-
cense including licenses for attorneys or
physicians) if child support obligations
were unpaid. This is a strong, impor-
tant signal that parents have an obliga-
tion to support their children.

Jurisdictional issues have always been
a major concern in child support. For
example, if a "dead-beat dad" should leave
a family in Virginia and move to Ten-
nessee, the question becomes who is re-
sponsible for tracking down that father?
Do you think that the states and federal
government have reached the right bal-
ance with regard to their respective re-
sponsibilities in child support enforce-
ment? Would you reassign responsibilities
in any way to shift the burden either to the
states or to the federal government?

About one-third of child support
cases involve an interstate transaction,
which is understandable given our
mobile society. Therefore, child sup-
port enforcement must be a partnership
between the federal government and
states. With welfare reform and the
1998 Child Support Performance and
Incentive Act, efforts have been made
to strike the right balance between the
states and federal government. Wel-
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fare reform provides new powerful tools
to the states to dramatically improve
child support collections, including a
national registry of new hires so absent
parents can be effectively tracked and
child support withheld fromwages.This
is a promising system, but it isjust being
implemented now so it will take time to
measure its effectiveness.

The 1998 incentive law will target
federal incentive payments based on
performance, but this legislation is
gradually phased in starting in 2000. It
always takes time to implement major
changes and determine if the new in-
centives and provisions provide the in-
tended results. Our priority should be
to continue to seek improvements in
child support enforcement until chil-
dren in the system are getting the timely
service and child support they deserve
and need.

Making child support work has al-
ways received broad bipartisan support.
The differences have come over the ques-
tion of enforcement. The Washington
Post notes that a new child support infor-
mation clearinghouse is now on-line,
which allows states to make matches be-
tween wage-earners and "dead beats."
Yet 10 states are still not in compliance for
computerizing their child support infor-
mation. What do you think the impact of
the new clearinghouse will be? What do
you feel is the proper response from the
federal government when states are not
in compliance?

Implementation of automated sys-
tems for child support enforcement has
been more complicated and problem-
atic than officials ever envisioned. To
push states for better compliance on
automated systems, the 1998 Child
Support Performance and Incentive Act
includes tough penalties, but such pen-
alties are phased in. The goal is to
provide incentives and requirements
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for states to improve their systems, not
collect additional resources in penalties
that are needed to build, correct and
maintain needed automated com-
puter systems.

One correlated benefit of increased
child support is savings to the government
in the form of lower welfare expendi-
tures. Indeed, an upcoming study in The
Georgetown Public Policy Review esti-
mates that incremental expansion of child
support enforcement could save thefederal
government $0.23 for every dollar col-
lected. How much emphasis should cost
savings play in decision about addressing
human service needs?

For me, the primary purpose of our
child support enforcement systemshould
be to ensure that children get the awards
that they need and deserve. I have sup-
ported bipartisan legislation with Sena-
tor Snowe to direct any funding collected
on child support arrearagesvia federal tax
refunds to families first, before the state
reimburses itself for welfare outlays.

I believe that investing in stronger
child support enforcement and collection
is wise public policy because it supports
children, and helps to ensure that they
receive the financial support that parents
owe. This is a fundamental obligation in
my view. It is good that child support
collections can offset government invest-
ments in welfare assistance and other
related programs like food stamps and
Medicaid. But the priority of the system
should be to help children.

You introduced a bill called the Child
Support Performance Improvement Act
in 1997 to improve child support enforce-
ment. Please describe your bill and tell us
what problems it seeks to rectifY.

My bill was designed to enact the
recommendations made by an advisory
group on ways to improve the old fed-
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eral incentive payment to truly reward
good performance in key areas of child
support enforcement. The new priori-
ties include paternity establishment,
establishment of support orders, cur-
rent payments of existing orders, collec-
tion of arrearages, and overall cost-effec-
tiveness of state programs. My bill also
emphasized the importance of providing
medical child support.

Legislation was enacted in 1998 to
improve child support incentives, and it
did include provisions to eliminate barri-
ers to collection of medical support. To
streamline the process and use of medical
child support, the lawdirects the Depart-
ment ofHealth and Human Servicesand
the Department of Labor to develop a
national medical support notice that can
be used by all employers and health
plans by October 1, 2000. This should
make it easier for children to get the
health insurance they need and deserve
from absent parents.

While child support is an important
issue all by itself, it is also a fundamental
component of welfare reform. Advocates of
the recent changes to the welfare law have
described the old system of welfare as one
which subsidized poverty, and claim that,
as economics would predict, such a subsidy
only produced more poverty. Meanwhile,
critics of the new welfare structure feel that
some of the proposals put forward by advo-
cates of change sought only to punish poor
people for being poor. What was your im-
pression of the welfare debates?

I voted for the welfarereform measure
in 1996 because I felt that the underlying
welfare system was not serving children
and families well.

Welfare reform was enacted aspart of
budget reconciliation, which means that
Senate rules unfortunately restrict de-
bate and amendments. But even with
the restricted process, key amendments
were passed to improve the legislation.
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Billions of dollars were invested to pro-
vide childcare to parents facing new work
requirements, and federal health and
safety standards for childcare were pro-
tected. The Senate insisted that states
continue to contribute their fair share of
support for families by requiring that they
meet a 75 percent "maintenance of ef-
fort" standard in order to receive federal
block grant funds. This provision alone is
worth over $10 billion to poor families
nationwide each year.

There were some unfortunate floor
debates which used negative descrip-
tions of poor parents and their children.
But the priority for advocates of reform is
to move families from dependence to
sclf-sutT!ciency. Throughout the debates,
Republicans generally were more willing
to trust states to determine the rules of the
program and to usc strict time limits and
tough rules to push parents into work and
self-sufficiency. Democrats tended to
put more emphasis on providing the
incentives and supports for parents to
make the tough transition from welfare
to work.

T¥hat is your current assessment if wel-
fare reform? What is left to be done?

The new federal welfare program
uses block grants to states and has more
flexibility and stricter requirements in-
cludingthe first use of time limits to move
families from welfare to work. I voted for
reform because I felt that our old system
was broken, had little credibility with the
public and required changes.

Will the combination of more child care
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money and the incentive of time limits be
the right mix for families? Will our
economy continue to grow and unem-
ployment rates stay low so welfare par-
ents truly have a chance to find jobs? We
will never know unless we try.

But since time limits arc new and
untested, I believe welfare reform must
be watched carefully, which is why I
fought to provide $15 million in funding
for research as part of the legislation.
Every year, I work hard to protect this
funding in the appropriations process
because we need thorough research to
evaluate the effects of welfare reforms,
especially on poor, vulnerable children.

While the current statistics about
declining caseloads seem encouraging, it
will be essential to determine if families
leaving the welfare rolls are truly making
a successful transition from welfare to
work and self-sufficiency. I t will also be
essential to see how the new welfare
system works during a recession. I am
worried about the size and the effective-
ness of the existing contingency fund for
such times.

Change was necessary, but we must
carefully follow the results of welfare
reform. We should not declare victory
prematurely. While the jury's still out on
the full impact of this historic law, we can
already see that some aspects of reform
are promising and others need fixing.
That's why we invested $3 billion in
Welfare-to-Workgrants to help parents
who need to find a job. As we learn more
about implementation, we'll need to be
vigilant in making adjustments to pro-
tect children.

Senator John D. Oay) RockefellerIV (D- WV) was first elected to the US Senate in 1984,
after two terms as governor ifWest Virginia. A long time advocate on health care reform and
children's issues, he serves on the Senate Finance Committee's Subcommittee on Social Security
and Family Policy and is the ranking member on the Subcommittee on Health Care. He also
served as chair ifthe National Commission on Children, which worked throughout the late
1980s to develop bipartisan support for a comprehensive children's agenda. A 1961graduate
ifHarvard College, Senator Rockefeller was first elected to public ojjice in 1966.
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Reducing Welfare Costs and Dependency:
How Much Bang for the
Child Support Buck?

LAURA WHEATON AND ELAINE SORENSEN

The Urban Institute

To what degree has the nation been successful in reducing welfare costs
through child support, and how much more welfare savings might we expect
if more fathers were to pay child support? Using the Urban Institute's unique
microsimulation instrument (TRIM2), we find that child support collections
reduced the combined costs of AFDC, the Food Stamp Program and
Medicaid by 2 percent in 1989, and that if all custodial mothers had child
support orders that were fully paid, child support collections could reduce
costs by another 8 percent. In order to assist policymakers in judging the likely
impact of incremental reforms, we also present estimates of "cost avoid-
ance" -governmen t savings per dollar of child support collected. We estimate
that, in 1989, each dollar of child support produced an average of $0.14 in
program savings and that incremental expansions in child support enforce-
ment could yield roughly $0.23 in savings for each additional dollar collected.

INTRODUCTION

Child support reform was one of few
areas of consensus among federal legis-
lators as they enacted the Personal Re-
sponsibility and Work Opportunity
Reconciliation Act of 1996. The nearly
universal backing for child support re-
form stems, in part, from the expecta-
tion that it can reduce welfare costs,
welfare dependency and poverty. Elaine
Sorensen's estimate that nonresident
fathers would pay an additional $34
billion in child support if each had a

child support order and paid the full
amount due has been cited extensively
by President Clinton and other
policymakers, and would seem to sug-
gest a potential for large savings in
welfare programs (Sorensen 1997).

But the potential for child support
payments to reduce spending in gov-
ernment transfer programs is deter-
mined by a complex array of factors
including the income and welfare char-
acteristics of potential recipients, the
amount of additional child support each
family would actually receive, and the
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treatment of child support income in
determining eligibility and benefits for
various programs. In this paper we use
the Urban Institute's unique
microsimulation instrument, the Trans-
fer Income :Model version 2 (TRIM2),
to estimate both savings generated by
child support payments in 1989 and
the potential for additional savings un-
der two hypothetical expansions to the
child support system.

Our analysis may be both more
narrow and more broad than some
readers would expect: narrow, in that
we do not capture the administrative
savings that occur when child support
removes a family from the welfare rolls,
nor the costs associated with establish-
ing and enforcing child support orders;
broad, in that we analyze all child sup-
port payments, regardless of whether
they are made privately or through the
government's Child Support Enforce-
ment Program. Government savings
presented here arc savings to all levels
of government, and are not disaggre-
gated into federal and state or local
shares. We do not consider the poten-
tial savings from payment of child
supportarrearages-childsupportowed
from prior years. We seek simply to
show the effect of child support dollars
on benefits and participation in Aid to
Families with Dependent Children
(AFDC), the Food Stamp Program
and Medicaid.'

We begin with an overview of the
current child support and welfare status
of custodial mothers and their families.
We then summarize prior research es-
timates of the additional amount that
noncustodial fathers can afford to pay
and of the potential for child support to
reduce welfare costs. We describe the
method used here to estimate savings
from current and increased levels of
child support, then present our simula-
tion results, both in terms of aggregate
savings in transfer programs and in
terms of savings per dollar of child sup-
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port paid. We close with a summary of
findings and research caveats.

CHILD SUPPORT PAYMENTS, POVERTY
STATUS AND WELFARE USE AMONG
CUSTODIAL MOTHERS2

The percentage of custodial mothers
who receive child support is not high. In
1989, only58 percent of custodial moth-
ers had child support awards (U.S.
Bureau of the Census 1991).3 Of those
who were due payments, only half re-
ceived the full amount due. Even re-
ceiving the full amount of child support
due did not necessarily guarantee cus-
todial mothers large sums of child sup-
port. In 1989, the average amount of
child support due was only $3,055; the
average amount received was $2,544.4

Many custodial families are poor.
In 1989,30 percent of custodial moth-
ers and their families lived in poverty,
comprising three-fifths of the nation's
poor children. With insufficient earn-
ings and little or no child support, many
poor custodial mothers turn to public
assistance for help. In 1989, 28 per-
cent of custodial families received
AFDC at some point during the year.
The average AFDC beriefi twas
$3,735. About the same percentage of
custodial families (28 percent) received
food stamps, with an average food stamp
benefit of$1,727. About 36 percent of
custodial families received Medicaid in
1989; their average benefit was $2,600.

RESEARCH SUGGESTS NONCUSTODIAL
FATHERS CAN AFFORD TO PAvMoRE

As policymakers look for ways to reduce
government welfare costs and to im-
prove the well-being of custodial fami-
lies, they have turned their attention
toward requiring noncustodial parents
to fulfill their share of the financial
burden. On average, noncustodial fa-
thers are better off financially than cus-
todial mothers are. Whereas 30 percent
of custodial families arc poor and one
quarter of custodial mothers do not
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work, only 15 percent of noncustodial
fathers are poor and 90 percent work
(Sorensen 1997). But getting fathers to
pay more child support is only a first
step. Even full payment by noncusto-
dial fathers would not eliminate welfare
and poverty entirely. The extent to
which welfare and poverty can be re-
duced is determined by the amount of
additional child support that the non-
custodial fathers of poor children have
the abili ty to pay.

Sorensen (1997) estimates that
if each custodial mother had a child
support award that was calculated
by applying the Wisconsin child
support guidelines to fathers' cur-
rent income, and each father paid
the full amount due, an additional
$34 billion in child support would
be paid." This suggests a potential
for sizable welfare savings, but the
estimate includes potential pay-
ments to nonpoor as well as to poor
custodial families. Sorensen arrived
at the estimate by comparing the
current amounts of child support
reported by noncustodial fathers
on the 1990 Survey of Income and
Program Participation (SIPP) to the
amounts calculated by applying the
Wisconsin child support guidelines
to fathers' current income. Sorensen
finds that, on average, noncusto-
dial fathers (including those who
did not pay child support) paid only
7 percent of their personal income
on child support in 1990. Full pay-
ment under the Wisconsin guidelines
would raise this figure to 21 percent
and would nearly triple the total
amount of child support paid to cus-
todial families. However, to the extent
that the 15 percent of fathers who are
poor are the fathers of children on
welfare, the ability to reduce welfare
costs through increased child support
will be limited.

25

EARLIER RESEARCH INTO THE
POTENTIAL PROGRAM SAVINGS
FROM INCREASED CHILD SUPPORT

Previous estimates of the extent to which
increased child support could reduce
welfare costs have focused on savings to
AFDC. Until it was replaced by Tem-
porary Assistance to N ecdy Families
(T ANF) in 1997, AFDC was the pri-
mary cash assistance program to poor
families with children. (,Using data from
the April 1982 Current Population
Survey, Robins (1986) estimated the
potential effect on AFDC costs and
participation of different levels of im-
provement in child support collections
in 1981. He found that under a system
in which each custodial mother has an
award and the full amount is collected,
AFDC participation among custodial
families would fall by 6 percent and
AFDC costs for custodial families would
fall by nearly 30 percent.

Oellerich, Garfinkel and Robins
(1991) tested the theoretical limits of
the ability of the child support system to
reduce AFDC costs and poverty by
examining a scenario in which each
noncustodial father pays the full amount
of an award set in accordance with his
ability to pay. The authors tested the
effects of using two different uniform
normative standards of the ability to
pay. The Wisconsin standard sets the
child support obligation as a percentage
of the noncustodial parent's gross in-
come, while the Colorado standard
determines the needs or cost of the
childtrcn) based on the combined gross
incomes of the custodial and noncusto-
dial parents. The authors estimate that
if all awards were set at a percentage of
the father's income in accordance with
the Wisconsin child support guidelines
and the full amount were collected,
AFDC participation among custodial
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families would fall by 16 percent and
AFDC costs for custodial families would
fall by 33 percent. The Colorado stan-
dard is estimated to have a similar effect.

Brien and Willis (1997) estimate
that absent fathers are able to provide
child support equal to as much as 40 to
50 percent of AFDC benefits. This
estimate is derived by using the Wis-
consin guidelines to calculate an average
monthly child support payment based
on the discounted present value of fa-
thers' earnings until the child reaches
age 18. Brien and Willis use the dis-
counted present value offuture earnings
in order to draw attention to fathers'
wage growth potential. The 40 to 50
percent savings estimate is derived by
comparing the maximum AFDC ben-
efit in the state of Wisconsin to the
median child support award calculated
for various groups of custodial mothers.
A weakness of this approach is that it
does not reflect the fact that child sup-
port awards are based on current
earnings, not discounted future earn-
ings. Although it might be argued that
child support based on the discounted
value of future earnings reflects an av-
erage savings to AFDC over the lifetime
of the child, such savings will be over-
stated for mothers who leave AFDC
before the child turns 18.

The estimates generated by these
studies provide an indication of the
maximum potential savings to theAFDC
program from increased child support,
but do not address the potential for sav-
ings in other programs. Lewis (1988)
estimates the potential for savings in
other programs that benefit poor fami-
lies, including the Food Stamp Program
and Medicaid. In addition, he describes
the interactions between these pro-
grams-the ways in which a change in a
family's benefit from one program can
affect the benefit it receives from another
program. Taking these interactions into
consideration, Lewis estimates the effect
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on costs to the federal government of
increased child support to a prototypical
family at different levels of earnings.
However, he does not provide an esti-
mate of the aggregate effects ofincreased
child support for all custodial families.

The advantage of using a
microsimulation model such as TRIM2
is that the type of program interactions
described by Lewis are captured not just
for a prototypical family, but for each
custodial family in a nationally represen-
tative survey of households. Using
TRIM2, we can calculate the effect of
child support on each family's eligibility
and benefits and then aggregate the
results to determine the total effect of
increased child support on program costs
and participation. Our methodology is
conceptually similar to that of Oellerich,
Garfinkel and Robins (1991) in that we
also use microsimulation techniques to
simulate the effects on the AFDC pro-
gram of an expanded child support system.
However, while Oellerich, Garfinkel and
Robins consider only the impact on
AFDC, we also consider the effect on the
Food Stamp Program and Medicaid.

MODELING PROGRAM SAVINGS
GENERATED BY CHILD SUPPORT

Below, we use the Urban Institute's
TRIM2 model to estimate AFDC,
Food Stamp Program and Medicaid
savings generated by child support
paid in 1989 and the potential for
additional savings under two hypo-
thetical expansions to the child support
system. We use 1989 data because
more recent data are not generally avail-
able." TRIM2 is a comprehensive
microsimulation model of government
tax and transfer programs that is used to
estimate the costs and effects of changes
in government programs." The data-
base underlying the model is the March
Current Population Survey (CPS). For
this particular analysis, we used the
March 1990 CPS, which provides us
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with income and demographic data for
calendar year 1989 and is referred to as
the "1989 input file."

We conducted four simulations for
this analysis. The first simulation cre-
ated a baseline to serve as a reference for
the remaining simulations. This
baseline simulation applied 1989 pro-
gram rules to each family on the 1989
input file. Child support payments and
award amounts were imputed onto the
1989 input file, based on equations
estimated using the Marchi April 1990
CPS matched file, which includes de-
tailed child support information.
Eligibility and benefits for AFDC, food
stamps and Medicaid were then calcu-
lated for each household."

In the second simulation, we set all
child support payments to zero and
recalculated eligibility and benefits
under the AFDC, Food Stamp and
Medicaid programs. This simulation
provides an estimate of what program
costs would be if no child support were
paid. Comparing the second simulation
to the baseline simulation provides us
with an estimate of program savings
generated by child support paid in 1989.

The remaining two simulations ex-
plore the potential for additional
program savings under two hypotheti-
cal expansions in the child support
system: "full payment" and "full estab-
lishment and full payment." In the "full
payment" simulation, we address the
problem of underpayment of child sup-
port orders. As stated previously, half of
allWomen with a child support order in
1989 did not receive the full amount
due. In order to estimate the effect of
perfect enforcement of all existing child
support awards, we (hypothetically)
assign each woman with a child support
award the full amount due, and recalcu-
late eligibility and benefits for AFDC,
food stamps and Medicaid.

Because 42 percent of custodial
mothers did not have a child support
order in 1989, a simulation of full pay-
ment of existing child support orders
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only begins to capture child support's
potential to reduce program costs. Un-
der the "full establishment and full
payment" scenario, we simulate the
maximum potential of child support to
reduce program costs by assigning each
woman without a child support award
an award that is typical for a woman
with her income and demographic char-
acteristics.'" We then simulate program
eligibility and benefits assuming full
payment of child support awards.

SIMULATED PROGRAM SAVINGS
GENERATED BY CHILD SUPPORT
PAYMENTS IN 1989
Table 1 shows child support payments
and program participation and costs in
the baseline simulation and under the
scenario in which no child support is
paid. We estimate that nationwide there
were 11.4 million custodial families in
1989, of whom 4.2 million received a
total of$10.8 billion in child support. A
total of9.6 million persons in custodial
families received AFDC, 11.3 million
received food stamps, and 12.1 million
received Medicaid. Persons in custo-
dial families accounted for 72 percent of
all AFDC recipients, 44 percent of all
food stamp recipients, and 52 percent
of all Medicaid recipients (not shown).
Benefits paid to custodial families to-
taled $28 billion, of which $11.7 billion
was for AFDC benefits (less child sup-
port retained by the government to help
offset AFDC costs), $5.6 billion for
food stamps, and $10.7 billion for the
insurance value of Medicaid coverage."
Benefits to all households under these
three programs totaled almost $60 bil-
lion that year (not shown). Thus, custo-
dial mothers and other members of their
households received nearly 50 percent
of these program benefits.

If no child support had been paid in
1989, the number of custodial family
members receiving AFDC and food
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Table 1: Change in Child Support, Program Participation and Program
Costs, Assuming No Child Support Paid in 1989

Baseline
Alternative:
No Child

Support Paid

Percent Change from
Baseline, Calculated Over:

Custodial
Families

All
Households

Custodial Families
11.4 nla nla nla

(millions)

Recipient Families 4.2 0 -100% nla
(millions)

Payments (billions) $10.8 0 -100% nla

AFDC 9.6 9.8 3% 2%

Food Stamp
Program

11.3 11.7 3% 1%

Medicaid 12.1 12.2 1% 1%

Total $28.0 $29.4 5% 2%

AFDC $11.7 $12.7 8% 6%

Food Stamp $5.6 $5.9 6% 3%
Program

Medicaid $10.7 $10.8 1% 0%

Source:Urban Institute's TRIM2 model, based on March 1990 Current Population Survey

stamps would have been 3 percent
higher, and 1 percent more would have
enrolled in Medicaid. Program costs for
custodial families would have totaled
$29.4 billion, 5 percent higher than in
the baseline simulation. Program costs
for all households would have been 2
percent higher. Thus, we estimate that
child support payments made in 1989
caused benefits paid under these three
programs to be 2 percent lower than

they would have been otherwise. Sav-
ings were greatest for AFDC and lowest
for Medicaid. Below we provide a
detailed explanation of savings in
AFDC, the Food Stamp Program
and Medicaid.

AFDC Savings
Of the three programs, child support

payments generate the greatest savings
to AFDC. In the absence of child sup-
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port, program costs for custodial fami-
lies would have been $1 billion higher
in 1989. Thus, child support produces
savings of 8 percent in AFDC costs for
custodial families and 6 percent in costs
for all families. Custodial mothers and
their families represent about 72 per-
cent of the AFDC caseload, so an 8
percent reduction in costs to custodial
families is equivalent to a 6 percent
reduction in overall program costs.

The reason that savings are greatest
for the AFDC program is that any child
support payments in excess of $50 per
month to a custodial mother receiving
AFDC are retained by the government
in order to reduce AFDC costs. AFDC
recipients are required to assign their
rights to child support to the govern-
mentas a condition of receivingAFDC.
However, the first $50 of child support
received, or any lesser amount, is given
to the custodial mother without affect-
ing her AFDC benefit-a practice
better known as the 550 pass-
through rule. The government keeps
anything beyond the first $50 to re-
duce program costs.

Food Stamp Program Savings
Food Stamp Program costs for cus-

todial families are $300 million lower
than they would have been in the ab-
sence of child support. This represents
a savings of 6 percent in program costs
for custodial families, and 3 percent in
overall program costs.

Food Stamp Program savings are
smaller than AFDC savings for two
reasons. First, since AFDC retains
much of the child support paid on be-
half of custodial families participating in
AFDC, this money is unavailable for
reducing Food Stamp Program costs.
Second, under the rules of the Food
Stamp Program, a unit's benefits are
reduced by only 30 cents for each addi-
tional dollar of incorne.P
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Medicaid Savings
Medicaid program costs for custo-

dial families are 5100 million less than
they would have been in the absence of
child support. This represents a 1 per-
cent savings in costs for custodial families
and a negligible savings in overall pro-
gram costs.

TRIM2 measures Medicaid costs
as the insurance value of Medicaid
coverage, taking into account the demo-
graphic characteristics o~ each enroll~e,
but does not capture savmgs to MedIC-
aid from child support orders that
require the noncustodial parent to pro-
vide health insurance coverage.
Therefore, we miss a source of savings
associated with child support.

Of the three programs-AFDC,
Food Stamp and Medicaid-Medic-
aid experiences the smallest savings
from child support. AFDC and the
Food Stamp Program experience sav-
ings from child support paid to current
recipients as well as to families whose
child support income renders them in-
eligible for assistance, but savings to
Medicaid are accomplished only through
reduced program participation. In other
words, child support payments do not
affect Medicaid program costs unless
they are large enough, in combination
with other income, to render a family
ineligible for Medicaid. Had we been
able to simulate savings to Medicaid
from child support orders that include
private health insurance coverage, we
would have found additional savings.

POTENTIAL PROGRAM SAVINGS
FROM Two HYPOTHETICAL CHILD

SUPPORT ExPANSIONS

Table 2 displays potential child sup-
port payments and program savings for
two hypothetical expansions to the child
support system. Under the "full pay-
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ment" expansion, all custodial mothers
with a child support award would re-
ceive full payment. This would increase
the amount of child support paid by $6
billion relative to the baseline simula-
tion. The number of AFDC recipients
in custodial families would drop by 3
percent, the number of food stamp re-
cipients by 4 percent, and the number
of Medicaid enrollees by 2 percent.
Program costs for custodial families
would decline by 7 percent for AFDC,
5 percent for the Food Stamp Program,
and 4 percent for Medicaid, for a total
reduction of 5 percent from 1989
baseline levels. Overall program costs
would decline by 5 percent for AFDC,
2 percent for the Food Stamp Program,
and 1 percent for Medicaid, for a total
reduction of 2 percent from 1989
baseline levels.

Under the "full establishment and
full payment" expansion, each custo-
dial mother without an award would be
assigned an award that is representa-
tive of awards for custodial mothers
with similar income and demographic
characteristics, and all custodial moth-
ers would receive the full amount due."
This would increase the amount of child
support paid in 1989 by $20.8 billion.
The number of AFDC recipients in
custodial families would drop by 9 per-
cent, the number of food stamp
recipients by 11 percent, and the num-
ber of Medicaid enrollees by 5 percent.
Program costs for custodial families
would decline by 26 percent for AFDC,
19 percent for the Food Stamp Pro-
gram, and 5 percent for Medicaid, for a
total reduction of 17 percent from 1989
baseline levels. Overall program costs
would decline by 20 percent for AFDC,
9 percent for the Food Stamp Program,
and 2 percent for Medicaid, for a total
reduction of 8 percent from 1989
baseline levels.

Our estimate that full establishment
and full payment of child support

The Georgetown Public Policy Review, 4: I (Fall 1998)

awards would result in a 9 percent
reduction in the number of members of
custodial families receiving AFDC and
a 26 percent reduction in AFDC pro-
gram costs for custodial families is quite
similar to that of Robins (1986). Robins
estimated that under these conditions,
AFDC participation among custodial
families would fall by 6 percent and
AFDC costs would fall by nearly 30
percent. Our results are not directly
comparable to those of Oellerich,
Garfinkel and Robins (1991) who simu-
lated full establishment and full payment
of child support under scenarios in which
awards are set according to the Wiscon-
sin and Colorado child support
guidelines, but they are reassuringly
close. Oellerich, Garfinkel and Robins
estimate that AFDC participation
among custodial families would fall by
16 percent and AFDC costs for custo-
dial families would fall by 33 percent.
Since Oellerich, Garfinkel and Robins
incorporate the effects of child support
guidelines into their simulation, it is not
surprising that their savings estimates
are higher than ours.

Our study builds upon these earlier
works by showing the potential for
savings in the Food Stamp Program and
in Medicaid and by showing savings as
a percentage of overall program costs,
not just costs of custodial families. Since
custodial mothers and members of their
families accounted for only an estimated
72 percent of all AFDC recipients, 44
percent of all food stamp recipients and
52 percent of all Medicaid recipients in
1989, we believe that the potential
impact of child support on these pro-
grams should be assessed in the context
of overall program costs, rather than just
in the context of custodial family costs.

We selected the full establishment
and full payment simulation in order to
estimate the maximum theoretical po-
tential for program savings from
increased levels of child support. How-
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Table 2: Potential Program Savings Under Two Scenarios of Increased
Child Support in 1989

Full Payment of
Existing Awards

Full Establishment
and Full Payment

Recipient Families (millions) 5.5 11.4

Payments (billions) $16.8 $31.6

Change (billions) $6.0 $20.8

AFDC -3% -9%

Food Stamp Program -4% -11%

Medicaid -2% -5%

Total -5% -17%

AFDC -7% -26%

Food Stamp Program -5% -19%

Medicaid

Total

-4% -5%

AFDC

-2%

-5%

-8%

-20%

Food Stamp Program -2% -9%

Medicaid -1% -2%

Source: Urban Institute's TRIM2 model, based on March 1990 Current Population Survey

ever, we believe this simulation over-
states the actual potential for additional
child support collections and program
savings. It is unrealistic to expect a
world in which each custodial parent
has a child support award and receives

the full amount due. For example, since
an estimated 450,000 noncustodial fa-
thers were institutionalized in prisons
or mental institutions in 1990 (Sorensen
1997), itis unlikely that all noncustodial
fathers have income and are able to pay
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child support. Our methodology for
assigning child support awards may
introduce additional error. By assigning
women without awards an award typi-
cal for women with similar income and
demographic characteristics, we may
overstate potential awards, since the
absence of an award may reflect a lower
potential award amount.

COST AVOIDANCE: PROGRAM
SAVINGS PER DOLLAR OF CHILD
SUPPORT

I t is interesting to know the theoretical
limits to child support's ability to reduce
government transfer program costs, but
such information is oflimited relevance
to those attempting to judge the poten-
tial impact of a particular incremental
reform. In judging such a reform,
policymakers would want to know how
much additional child support would be
collected as a result, and how much
savings those dollars could produce. To
help with such analyses, we use a "cost
avoidance" measure that is equal to the
average savings in government transfer
programs for each additional dollar of
child support collected." By applying
the cost avoidance measure to the ex-
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pected increase in child support col-
lections, government analysts can
roughly estimate the likely savings
from the reform.

Table 3 shows cost avoidance for
child support paid in 1989 and for each
of the two hypothetical expansions. The
cost avoidance measure of .14 for total
program costs in 1989 indicates that
each dollar of child support paid in 1989
saved, on average, $0.14 in total pro-
gram costs. The cost avoidance mea-
sure of .23 for the two expansion simu-
lations indicates that each dollar of ad-
ditional child support payments under
these expansions would save an aver-
age of$0.23 in total program costs. For
the simulations presented in Table 3,
cost avoidance ranges from. 09 to .15 for
AFDC, from .03 to .05 for the Food
Stamp Program, and from .01 to .05 for
Medicaid.

Cost avoidance varies among these
simulations due to differences in the
way in which child support payments
are distributed. In general, the higher
the percentage of child support pay-
ments going to poor custodial families,
the higher the cost avoidance. For ex-
ample, a reform that rescinded doctors'
licenses of noncustodial parents who

Table 3: Cost Avoidance: Program Savings Per Additional Dollar
of Child Support Paid, Under the Current System and Under Two

Scenarios of Increased Child Support in 1989

Total .14 .23 .23

AFDC .09 .13 .15

Food Stamp Program .03 .05 .05

Medicaid .01 .05 .03

Source: Urban Institute's TRIM2 model, based on March 1990 Current Population Survey
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failed to pay child support would prob-
ably yield little cost avoidance, since
payments would primarily benefit up-
per-income custodial families. But a
reform that increased paternity estab-
lishmen tin ou t-of-wedlock births would
probably yield greater cost avoidance,
since a higher proportion oflow-income
custodial families would benefit.

Cost avoidance is lower for child
support payments made in 1989 than
it is under either of the hypothetical
expansions because poor custodial
mothers receive the least child support
under the current system and have the
most to gain from the expansions. For
example, only 13 percent of child sup-
port payments made in 1989 were made
on behalf of custodial families who re-
ceived AFDC at some point during
the year, but 28 percent of the addi-
tional child support payments
generated under the full establish-
ment and full payment simulation
would go to these families.

In Table 4, we take a closer look at
the different levcIs of cost avoidance
associated with different groups of
Women for child support paid in 1989.
In the first column we see that in 1989,
subtracting $10.8 billion in child sup-
port from 4.2 million families would
have resulted in $1.5 billion in new
program costs. Overall, cost avoidance
of child support payments made in 1989
was .14 ($1.5 billion divided by $10.8
billion). However, if we focus only on
poor custodial mothers who receive
AFDC in each month of the year (sec-
ond column) cost avoidance is much
higher. Each dollar collected for these
mothers generates an average of $0.75
in program savings-primarily to the
AFDC program, but also to the Food
Stamp Program. Cost avoidance for
poor women who do not receive AFDC
in each month of the year is also high.
Each dollar collected for these mothers
(third column) generates an average of
$0.43 in program savings, about half of
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which go to AFDC, with the remainder
split between food stamps and Medic-
aid. Cost avoidance is lower for child
support paid to women with incomes
between 100 and 200 percent of the
poverty line (fourth column). Each dol-
lar collected for these women generates
an average of$0.17 in program savings.
Finally, cost avoidance is negligible for
women with incomes higher than 200
percent of the poverty line. The vast
majority of these families is not eligible
for AFDC, food stamps or Medicaid,
and would not be eligible even in the
absence of child support.

As suggested above, the overall cost
avoidance figure will be determined
largely by the characteristics of the re-
cipients. In 1989, 46 percent of
custodial mothers had incomes above
200 percent of the poverty line. Of
custodial families receiving child sup-
port, 57 percent had incomes above
200 percent of the poverty line and
received 62 percent of the total amount
paid. In contrast, 17 percent of custo-
dial mothers were poor and received
AFDC in each month of the year.
However, of custodial families receiv-
ing child support, 10 percent were poor
AFDC recipients and received only 7
percent of the total amount paid. Since
only 7 percent of child support dollars
paid in 1989 were paid on behalf of the
group where cost avoidance is highest,
and 57 percent were paid to the group
where cost avoidance is lowest, the over-
all cost avoidance measure is fairly low
(.14). Cost avoidance would be higher
in the expansion scenarios presented
in Table 3 because the poor would
enjoy a larger share of the newly
generated child support payments
than they did in 1989.

CONCLUSIONS

Clearly, child support has not fully re-
alized its potential for reducing govern-
ment transfers to poor families. But
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Table 4: Change in Child Support and Program Costs, Assuming No Child
Support Paid in 1989

All
Custodial
Families

Poor

>200% of
Poverty

Full Year
AFDC

Nonpoor

100-200%
of Poverty

Other

Custodial
Families 11.4 1.9 1.5 2.7 5.3
(millions)

Recipient
Families -4.2 -0.4 -0.4 -1.0 -2.4
(millions)

Payments -$10.8 -$0.8 -$1.0 -$2.3 -$6.7(billions)

Total $1.5 $0.6 $0.4 $0.4 $0.1

AFDC $1.0 $0.5 $0.2 $0.2 $0.1

Food Stamp
$0.3 $0.1 $0.1 $0.1 $0Program

Medicaid $0.2 $0 $0.1 $0.1 $0

child support is only part of the solution.
Even if each custodial family had an
award and received payment in full, the
combined costs of AFDC, the Food
Stamp Program and Medicaid would
be reduced by only 17 percent for cus-
todial families and by 8 percent over-
allY Since it is unrealistic to expect a
world in which every custodial mother
receives child support, our estimates
should be considered upper bounds for
child support's potential to reduce pro-
gram costs. However, our cost avoid-
ance estimates suggest that incremen-
tal reforms that move us closer to this

"perfect world" would reduce program
costs by an average of $0.23 for each
dollar of additional child support col-
lected.

There are several caveats to our
analysis. First, it was conducted using
1989 data and reflects 1989 demo-
graphics, child support levels, and pro-
gram rules. Since then, there have been
many improvements in child support
enforcement, suggesting that we may
already have made some progress to-
ward our "perfect world" scenario. On
the other hand, an increasing percent-
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age of custodial mothers were never
married to the fathers of their children,
making improvements in child support
enforcement more difficult to achieve.

A second caveat is that behavioral
responses to increased child support
enforcement are not included in our
model and might produce additional
savings to government programs. For
example, if additional income from child
support encourages a custodial mother
to start working, the long-run savings
from child support could be greater than
we have simulated. However, behav-
ioral incentives could also serve to
discourage work on the part of the
custodial mother or noncustodial fa-
ther. In the end, the potential net
effect is ambiguous. In

A third caveat is that award levels in
our simulation may not adequately rep-
resent fathers' abilities to pay. For
mothers who had child support in 1989,
award levels may undcrrcprcscnt fa-
thers' abilities to pay, since awards often
do not keep pace with growth in fathers'
incomes. On the other hand, awards
assigned to women in our second simu-
lated expansion may be unrealistically
high. Assigning a woman without a
child support award an award that is
typical for a woman with her income
and demographic characteristics will
overstate the amount of the award if
Women are more likely to seek and
obtain child support from a father
who is better able to pay.

Finally, how will cost avoidance be
affected by the most recent welfare and
child support reforms enacted in 1996?
Given the numerous changes in wel-
fare and child support that are being
implemented as a result of this legisla-
tion, it is difficult to predict. As we see
it, some of the changes enacted in 1996
will increase the ability of child support
to offset welfare costs. For example,
under T ANF, states are no longer re-
quired to pass through $50 of child
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support per month to custodial families
receiving assistance. To the extent that
states cease the $50 pass-through, ad-
ditional welfare costs will be avoided
from child support collections. On the
other hand, to the extent that welfare
reform reduces the number of families
receiving cash assistance, a smaller per-
centage of total child support dollars will
be directed toward reducing T ANF
costs. If custodial families no longer
receiving cash assistance continue to
rely on food stamps and Medicaid, then
child support dollars that would other-
wise have gone toward reducing the
costs ofT ANF will help to reduce costs
in these programs (although by less
than would have been the case with
TANF). At the moment, we can only
speculate abou t the overall effect of
these reforms. As data become avail-
able, it will be important to revisit the
question of cost avoidance.

Notes
I Although TRIM2 simulates federal

income taxes, payment of child support
docs not affect the taxes of either the
noncustodial parent or the custodial family.
Therefore, tax estimates are not presented
here.

2 In about 12 percent of custodial fami-
lies, fathers, rather than mothers, have
custody of the children. Data limitations
prevent us from including these families in
our analysis.

.1 \Ve examine 1989 data here because
our microsimularion results are from 1989.

4 Statistics that are not cited are based on
TRIM2 estimates.

5 Under the Wisconsin guidelines, a
noncustodial father is required to pay 17
percent ofhis gross income for one child and
25,29,31 and 33 percent for 2,3,4 and 5
or more children, respectively.

£, Under the Personal Responsibilityand
Work Opportunity Reconciliation Act of
1996 (PRWORA.), AFDC was replaced
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by the Temporary Assistance to Needy
Families block grant (TANF).

7 The Census Bureau released 1991
data on child support but have not yet
released 1993 or 1995 data.

8 See Giannarelli (1992) for detailed
information about the TRIM2 model and
its methodology, and Clark and Giannarelli
(1994) for detailed information about the
TRIM2 child support methodology.

9 An increase in child support income
may affect a custodial mother's decision
about whether or how much to work. This
"behavioral response" and the resulting
change in program eligibility and benefits is
not captured in our simulations.

I°The "full establishment and full pay-
ment" scenario falls somewhere between
Sorensen's (1997) lower-bound and upper-
bound scenarios for estimating fathers'
abilities to pay. Sorensen's lower-bound
scenario assumes that all fathers would pay
support at the same levels as those currently
paying support, and her upper-bound sce-
nario assumes that all fathers would pay the
full amount of child support that would be
due under the Wisconsin child support
guidelines.

11These benefits represent costs to both
federal and state governments. Adminis-
trative costs for these programs are not
included in our analysis.

12 A family's food stamp benefit is
calculated by subtracting 30 percent of the
family's net income (income after certain
deductions) from the maximum food stamp
allotment. An additional dollar of child
support income will reduce the family's
food stamp benefit by SO.30, assuming the
family has positive net income (i.e., income
exceeding deductions). If deductions ex-
ceed income, the family receives the
maximum food stamp allotment, and ad-
ditional dollars of income willnot affect the
family's food stamp benefit until the family's
income begins to exceed its deductions.

13An alternative to this approach would
be to calculate awards using the formulae
set forth in state child support guidelines,
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using imputations of noncustodial fathers'
incomes (since no actual data about the
fathers are available). We experimented
with this approach, using equations similar
to those developed by Oellerich, Garfinkel
and Robins (1991). The imputations pro-
duced much different estimates of fathers'
abilities to pay than Sorensen's (1997) esti-
mates, leading us to question their
reliability and to decide upon the ap-
proach used here.

14Several approaches to measuring cost
avoidance have recently been developed.
See Barnow et al. (forthcoming) for a
review of this and other approaches.

15 Child support has a similarly modest
effect on the number of poor families living
in poverty. We estimate that about 3.4
million custodial families were poor in
1989, and that if no child support had been
paid, the number would have been about 7.2
percen t higher . "Full establishment and full
payment" of child support would reduce the
number of poor custodial families by 11.4
percent relative to the 1989 level. Child
support has a limited impact on poverty for
two primary reasons. The amount of money
necessary to lift a typical poor family from
poverty is qui te high relative to the actual or
potential child support orders for most poor
families, and much of the child support paid
on behalf of poor families is retained by the
government to help offset AFDC costs.

16Additional income from child support
can encourage a custodial mother to work by
helping to cover child care and other costs
associated with work. But for a mother who
is already working, additional child support
may reduce hours of work, since the mother
can afford to work less and still enjoy the
same standard of living. Child support may
discourage work on the part of the noncus-
todial father because it is essentially a tax on
his income, and in many cases may be taken
from his paycheck through wage witholding.
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The Special Division of the Court and the
Independent Counsel Arrangement:

Safeguarding the Appearance of
Judicial Impartiality

M:\!\: G. KER:\

Georgetoum University

The central objective of the Independent Counsel law provisions of1978
was to secure, both in concrete terms and in appearance, the sanctity and
impartiality oflaw against potentially corrupting partisan instincts. Recently,
however, this objective has been turned on its head as appointed counsels have been
accused of partisanship in the course of their investigations. While an enormous
degree of attention has been directed at the counsel level, this article argues that
the root of this concern over partiality is, in fact, two steps anterior to the
independent counsel. That is, the selection of the counsel is performed by a three
judge Special Division of the Court. Appointmentto this Special Division ismade
by the Chief Justice of the Supreme Court. It is here, at the ChiefJustice selection
level, that the partiality conflict has been engendered. This article holds that
Congress and the ChiefJustices have been less than vigilant in safeguarding the
appearance of judicial impartiality. Therefore, it calls for reforming the statute
in three ways, in the hope of avoiding future appearances ofjudicial partiality. First,
the statute should be amended so that judges in retired status are granted selection
priority. Second, the statute should preclude the ChiefJustice from selecting
panelists who have held state or local political party leadership positions. Finally,
the panel membership should be limited to three consecutive two-year terms.

INTRODUCTION

The independent counsel law provi-
sions of the Ethics in Government Act
of 1978 were enacted to mitigate the
influence of partisanship in the admin-
istration of justice. Briefly stated, the
independent counsel legislation, al-
lowed "for the appointment of an
independent counsel to investigate and,
if appropriate, prosecute certain high-
ranking Government officials for

violations" of any Federal criminal law
other than a violation of a Class B or C
misdemeanor (MolTison v. Olson, 487
U.S. 654, 660 [1988]). To this end, the
appointed counsel was granted "full
power and independent authority to
exercise all investigative and
prosecutorial functions and powers of
the Department of Justice, the attorney
general, and any other officer or em-
ployee of the Department of Justice"

AUTlIOR'S :';0'1'£: The author would like to thank several for their support and
criticism: The Georgetown Public Policy Review staff, Stephen Wayne, Joshua
Mitchell, Luis Antonio Payan, and his family. The author is especially indebted
to Robert A. Katzmann for his kindness and generosity. The author dedicates this
article to his mother and father.
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(28 U.S.C. § 594 [aD. Proponents of
the independent counsel law provi-
sions (formerly known as the special
prosecutor law provisions) specifically
sought to limit the attorney general's
discretion in regard to his or her decision
to initiate criminal investigations fo-
cused on cabinet members, the
vice-president, and most notably, the
president. The attorney general's par-
tiality was believed compromised by
virtue of his or her two concurrent and
potentially conflicting duties, that of
chief law enforcement officer of the
United States and that of chieflegal ally
of the President of the United States.
By virtue of the statute, Congress rec-
ognized that the actual and perceived
pressures on the attorney general and
the Justice Department to uphold the
law and to maintain loyalty to the Ad-
ministration were best avoided.

The statute also recognized that
securing impartiality was a matter of
degrees, not absolutes. With this per-
spective in mind, Congress made three
choices with the hope that each would
further the cause of impartiality. First, it
removed the attorney general, a mem-
ber of the Executive Branch, from law
enforcement duties often conceived to
be the sole domain of the Executive
Branch. Second, to ensure "the maxi-
mum degree of independence and public
confidence in the investigation con-
ducted by the [selected] special
prosecutor," Congress chose to vest the
Judicial Branch rather than the Execu-
tive with the responsibilities of
appointing and defining the
prosecutorial charter of the Indepen-
dent Counsel. To carry out these duties,
Congress created a new three-judge
panel, the Division for the Purpose of
Appointing Independent Counsels, on
the US Court of Appeals for the District
of Columbia (Senate 1997,56). Third,
to achieve actual and perceived judicial
impartiality and propriety within the
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Special Court, Congress directed the
Chief Justice that when "assigning
judges or justices to sit on ... the court,
priority shall be given to senior circuit
judges and retired justices" (28 U.S.C.
§ 49 [cD.

In the first 17 years of the statute,
individuals selected to serve as inde-
pendent counsels were often the subject
of intense political criticism alleging
partiality in their investigatory and
prosecutorial work, but the Special Di-
vision of the Court remained largely
inconspicuous and free of such criti-
cism. However, this changed in July
1995, upon the allegation and subse-
quent confirmation that the presiding
judge of the appointing panel, DC Cir-
cuit Court of Appeals Judge David
Sentelle, had lunch with two of Presi-
dent William]. Clinton's fiercest political
critics three weeks prior to the panel's
selection of Kenneth Starr as indepen-
dent counsel.' Criticism over the lunch
was plentiful and across professional
and party borders. Five former Ameri-
can Bar Association presidents
summarized the broad indignation by
reprimanding Sentelle and imploring
that "[ tjhe special court must make sure
in the future that its selections of inde-
pendent counsel are not just objective,
but also must appear objective, and to
be made without regard to political con-
siderations" (Schmidt 1994). While
Judge Sentelle and his dining compan-
ions denied that any discussions
regarding independent counsels took
place, a cornerstone principle of the
independent counsel law, the impar-
tiali ty of the Judicial Branch, was called
into serious question.

Despite the fact that the Sentelle
lunch was an isolated event, this article
proposes that an imperative exists to
address the appearance of conflict of
interest in the work of the Special Divi-
sion of the Court and, hence in the
application of the independent counsel
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law. If the Special Division is perceived
to be partial, it lacks the credibility to
appoint a counsel whose independence
and impartiality will be regarded as
beyond reproach. Since the perception
of fairness is the founding principle of
the independent counsel arrangement,
the mere perception of partisanship
within the Special Division effectively
dooms the goal of administering justice
from the outset. The Kenneth Starr
investigation is a testament to this as it
has been riddled with perceptions of
partiality traceable to the Special Divi-
sions appointment. Once the
appointment panel's credibility was
questioned, securing public faith in his
impartiality has proven difficult for Starr
as polls suggest that the public consid-
ers his final report biased.

Beyond the importance of any indi-
vidual investigation, concerns regarding
judicial impartiality threaten the viabil-
ity of the statu te which has been accosted
by Executive Branch opposition, railed
against with increasing bipartisan verb,
and seems on the verge of extinction
upon its scheduled expiration in 1999.
Many in both parties now readily con-
cur with Justice Antonin Scalia's
dissenting Morrison v. Olson (487 U.S.,
728, 714 [1988]) opinion when he
wrote that the law "deeply wounds the
Presidency" by "depriv[ingJ the presi-
dent of substantial control over
prosecutorial functions performed by
the independent counsel, and ...
substantially affect[ingJ the balance of
powers."

Irrespective of the constitutional
debate surrounding the law, Scalia un-
derstood with impressive clarity the
political nature of the independent
counsel arrangement. His argument is
that the executive, barred from apply-
ing "the primary check against
prosecutorial abuse"-removal of the
prosecutor-is politically "enfeebled"
through the arrangement. Deductively,
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the executive may seek to reassert him-
self by politically undercutting the
appointed counsel. To protect justice
from political warfare, the least overt
political actor in the arrangement, the
Court, inherits the task of cultivating
public perception of apolitical investi-
gations and prosecutions. To this end,
public acceptance of the Special Divi-
sion of the Court and in its objectivity
and fairness are of preeminent concern.

THE SPECIAL DIVISION OF THE

COURT

In the 20 year history of the indepen-
dent counsel law provision, 22
independent counsels have been ap-
pointed by the Division for the
Appointment of Independent Coun-
sels to investigate 19 different allegations
of wrongdoing. During the same period
of time, 11 men have served on the
Division of the Court. Table 1 below is
the list of panel members, their term of
service, the Court of Appeals Circuit
they served on, their role on the Divi-
sion, and most importantly, their status
as judges at the time of their appoint-
ment to the Division.

The panel, headquartered in the US
Courthouse, is a cloistered judicial body.
I t meets most regularly in Washington
DC, but it has met in other cities when
the panel believed an alternative venue
was necessary to carry out its duties.
Prior to the Sentelle luncheon, the Di-
vision was aptly described as a
"little-known Washington institution"
(Lardner 1986).

There are several important charac-
teristics about the Division. First, the
Chief Justice's hand in the appoint-
ment of individuals to the Division is
circumscribed by only three legislative
injunctions: "that priority should be given
to senior circuit judges and retired jus-
tices"; that one of the three judges "must
be from the US Court of Appeals for the
District of Columbia"; and that "[njot
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TABLE 1: PANELISTS OF THE DIVISION FOR THE PURPOSE
OF APPOINTING INDEPENDENT COUNSELS

Roger Robb DC 1978-1985 Presiding Non-senior

J. Edsard Lumbard 2nd 1978-1984 Non -presiding Senior

Lewis R. Morgan 11th 1978-1988 Non -presiding Senior

Walter R. Mansfield 2nd 1984-1987 Non -presiding Senior

George MacKinnon DC 1985-1992 Presiding Senior

Wilbur F. Pell 7th 1987-1992 Non-presiding Senior

John D. Butzner, Jr. 4th 1988-1998 Non -presiding Senior

David B. Sentelle DC 1992-1994 Presiding Non-senior

Joseph T. Sneed 9th 1992-1994 Non -presiding Senior

Peter R. Fay 11th 1994-present Non -presiding Senior

Richard D. Cudahy 7th 1998-present Non-presiding Senior

more than one judge or justice or senior
or retired judge or justice may be named
to such a division from a particular court"
(28 U.S.C. § 49 [c] [dJ). Aside from
these injunctions, the ChiefJustice has
wide latitude in his selection process. A
second point to note is that since the
inception of the independent counsel
provision in 1978, only Warren E.
Burger and William H. Rehnquist have
held the position ofChiefJustice of the
Supreme Court. The panel's composi-
tion and characteristics have been
established, unchecked, by these two

"artists" and any perceived biases in the
panel's shape and contour can be at-
tributed to them.

Appointment to the Special
Division

Judicial appointment to the panel is
usually offered by the Chief Justice
rather than requested by the eligible
members of the Circuit Court of Ap-
peals. Nominees are suggested by the
ChiefJustice, who may seek input from
the Administration Office of the Courts.
According to Senior Court Judge and
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former Division panelist Joseph T.
Sneed, the selection is the extent of the
appointment process. "The Chief Jus-
rice does not pick up a phone to ask the
nominees questions." Judge Sneed also
notes that, interestingly, the most com-
mon reason for agreeing to serve on the
Division appears to be an overriding
sense of judicial "duty" (Sneed 1997)."
Interviews with Senior Court Judges
Sneed and Butzner confirm this asser-
tion, asdo public comments fromJudges
Sentelle and Cudahy. Lawrence
Walsh, a retired US District Judge and
Independent Counsel for the Iran-
Contra investigation, offered insight
into the importance of this sense of
"duty" in the panelists' decision to join
the Special Division. According to
Walsh, duty is best defined as the ethic
of deference to Court requests which
serves to bind legal practitioners and
the Judicial Branch together. He, for
instance, accepted the appointment as
Independent Counsel, simply because
"over the years, I have usually done
things the courts have asked me to do"
(Walsh 1997).

While deference is the primary cata-
lyst for appointment, judges have
personal reasons for agreeing to serve as
well. Sneed, for instance, "thought the
work would be interesting (Sneed
1997)." According to Walsh, his late
friend Judge George MacKinnon con-
fided to him that he accepted the
appointment to the Division both out of
a sense of judicial obligation and be-
cause "[MacKinnon] loved this kind of
stuff; he was apolitician at heart (Walsh
1997)."

The Division's Selection of an
Independent Counsel

As mentioned previously, when the
attorney general requests the appoint-
ment of an independent counsel, it is
the Division's responsibility to select
one. This process is driven by both
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professional and personal influences, as
is the case with the judges' decision to
join the paneL While Judge Sneed ac-
knowledged that "there is no patent
method or formal process" to the
Division's selection process, the statute
itself does offer guidance. "The
division...shall appoint as independent
counsel an individual who has appro-
priate experience and who will conduct
the investigation and any prosecution
in a prompt, responsible, and cost-
effective manner" (28 U.S.C. I 593 [b]
[2]). Judge Butzner, current Division
member, stated emphatically that the
attorney general's influence in the se-
lection of an individual counsel is
non-existent. When asked whether the
attorney general offers the Division a
list of potential candidates or does any-
thing in particular to assist in the
selection process, Butzner responded,
"No, absolutely not" (Butzner 1997).

Actual selection of the independent
counsel appears to be a four step pro-
cess notable for its high degree of
subjectivity. In the first step, Division
members engage their often substan-
tial network of contacts within the legal
community to develop aworking list of
candidates. Panelist David Sentelle
noted at the 1997 Fourth Circuit Judi-
cial Conference that the Division:

maintain]s] a talent book. ..that
contains the names and brief bi-
ographies of a large number of
attorneys around the country
whom we consider possibilitiesfor
independent counsel. Those
names can come from anywhere...
my memory, [judge] John
[Butzner's]contactsin thejudiciary,
and at Judge Butzner's suggestion,
weobtain from the Administrative
Office of the Courts the names of
the most recent resigned judges
in the last severalyears (Washing-
ton & Lee Law Review 1997).
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With the substance and tenor of the
case in mind, the panel's second step is
to concentrate on available"former pros-
ecutors" and place them on a "short list"
(Coyle 1994). In the third step, the
panelists take substantive readings of
the short-list candidates and begin to
compare their professional standings
and their levels of independence and
impartiality. Finally, interviews are held
and a selection is made. Thus, while it
is not unheard-of for potential appoin-
tees to approach the Chief Panelist and
"volunteer their services,"the more com-
mon scenario is for the judges to use
their contacts and "feel out" who they
perceive to be the best possible candi-
date (Sneed 1997).

Katy Harriger details the Courts'
affinity for "a known quantity" in her
work, Independent justice. She notes, for
example, that Independent Counsels
Leon Silverman and Arthur Christy
were "assistants to Judge Edward
Lumbard when he served as US Attor-
ney for the Southern District of New
York." Former Independent Counsel
Jacob Stein "had defended Judge Robbs'
former law partner Kenneth Parkinson
in the Watergate case." Former Inde-
penden t Counsel Whitney North
Seymour Jr. had "worked with Judge
Mansfield in several capacities. [He]
recruited Mansfield for help on several
matters before the [American Bar]
Association" (Harriger 1992). Finally,
while Judge Walsh met Special Divi-
sion panelist Lewis Morgan for the first
time during his "interview" in New York
City and was not, according to him,
"part of the motivating drive to appoint
me," Walsh had known Chief Panelist
MacKinnon since the Jimmy Hoffa in-
vestigation and panelist Walter
Mansfield since college (Walsh 1997).
Precedent shows that one's appoint-
ment as independent counsel is largely
contingent on three intertwining vari-
ables: who on the panel knows the
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candidate; what the panelists know of
the candidate; and the extent to which
the candidate is unacquainted with the
subject of the investigation.

CREATING A STRONGER APPEAR-
ANCE OF JUDICIAL IMPARTIALI'IY

Although the historical conduct of the
Special Division panelists appears to
have been exemplary, one summer lunch
has stained the integrity of the Special
Division and eroded the public's trust
in the supposedly apolitical nature of
the independent counsel selection pro-
cess. The days of the Division being a
"little-known Washington institution"
are over, as is the panelists' anonymity.

This section of the paper will articu-
late three statutory revisions that may
promote the appearance of judicial im-
partiality. As awhole, the recommended
revisions diverge from the widely held
assertion in the judicial politics litera-
ture that amendments to the Ethics Act
designed to prevent Special Division
abuse of the appointment power would
undermine the very purpose of the Act.
This article concedes that any efforts to
completely eradicate judicial conflicts of
interest and abuse are futile. But, since
we are left with facilitating greater im-
partiality and the appearance thereof, it
is logical to go as far as possible to
achieve the goal. In other words, if
efforts at safeguarding judicial conflicts
of interest are ultimately a matter of
degree, the goal should be to achieve
the furthest degree possible.

I. Safeguarding Judicial Impartial-
ity by Giving Selection Priority to
Retired Judges
In Section 49(c) of The Ethics in Gov-
ernment Act, the independent counsel
legislation reads that "[i]n assigning
judges and justices to sit on such divi-
sion of the court, priority shall be given
to senior circuit judges and retired jus-
tices." Generally consistent with the
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letter of the law, the Chief] ustices have
selected nine senior judges and two
active judges. Burger and Rehnquist
have had the option of appointing re-
tired judges, but did not. In current form,
the statute's selection prioritization
promotes judicial impartiality, but not
to the furthest extent possible. This is
problematic: since we are pursuing the
conditions which most fully facilitate
impartiality, the assumption is that in
the aggregate, retired judges are more
likely to be impartial than senior judges
or active judges.

The justification for this assumption
is based on the notion of contact. That
is, retired judges are less likely to have
daily contact with individuals in the
legal profession. Their lack of contact
means that in their efforts to select an
independent counsel they cannot rely
on contact networks to the same extent
as senior and active judges. The hypo-
thetical retired judge is forced, by
circumstances of time and separation, to
investigate more cautiously the back-
ground of potential independent counsels,
to pose deeper and more far mnging inter-
view questions, and to research a
candidate's conflicts ofinterest more thor-
oughly. Greater investigatory legwork
and less reliance on the "old-boy network"
can increase the probability that retired
panelists will select an impartial counsel.

Judge Walsh provided some insight
into what this hypothetical retired
judge search might look like. He re-
called that when pu tting together a staff
following his appointment as Indepen-
dent Counsel, his personal network
within the legal system had weakened
because of time and lack of contact wi th
the "Washington bazaar" (Kernell
1993). "My age was a disadvantage .. .I
hadn't been fraternizing with people
who I needed to help me." In the long
run, however, Walsh believes his "dis-
advantage" turned out to be an
advantage. He had to investigate the
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applicant's qualifications more thor-
oughly, he had to conduct more
fine-tuned interviews, and he was forced
to enter into a dialogue on the selection
process because only others, like Bob
Fiske and Leon Silberman, "knew the
younger generation" (Walsh 1997). If
a retired Division panelist had to en-
gage in a similarly exhaustive search,
the panelists might not even be familiar
with the appointee. This would consti-
tute a radical deviation from the current
Division practice of selecting an indi-
vidual with whom a prior relationship
has been established. The choice would
therefore be unlikely to be criticized on
the grounds of judicial partisanship as it
was in the Scntelle-Starr case. It is
important to note that the concern over
the panel's objectivity stems from
Sentelle, an active jurist, and his per-
sonal/political contacts. As such, the
fruits of additional legwork by retired
jurists might easily outweigh the costs in
time and energy.

Why has not one retired judge served
on the Special Division? The research
presented here suggests that, if asked,
a retired judge would most likely con-
sent. The collective sense of judicial
duty appears to be so strong that it is
hard to imagine that mere retirement
would dampen one's sense of obligation
to the courts. Time constraints, while
plausible, seem an unlikely reason for
retirees to decline the offer. An exhaus-
tive travel schedule seems equally
unlikely since the panel meets infre-
quently and it is possible to conduct the
majority of duties via phone as Judge
Sneed did. The most plausible reason
why retired judges have never been
appointed is that they have not been
asked. They are out of sight and hence
out of mind. This is, however, exactly
what makes them desirable. Retirees'
distance from the current political envi-
ronment allows for greater judicial
impartiality and the selection of a quali-
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fled, highly objective, independcnt coun-
scl.

The appointment of retired panel-
ists might worry some on the grounds
that absence from active service could
make them less effective. Retired judges,
it has been argued, might be "out of
step" with changes in the law. This
argument has little merit. Being "out of
step" with the law might be problematic
for a trial judge, but it is less worrisome
for a Special Division panelist. The
independent counsel provisions and
the 1988 Morrison v. Olson Supreme
Court majority opinion made it explic-
itly clear that the panel is neither an
advisory board nor a mentor (28 U .S.C.
§ 49 [f]). For the most part, the panel's
rulings are limited to three things: ap-
pointment; charter drafting; and the
awarding of legal fees to unindicted
investigation subjects. These duties
simply do not require the justices to
keep up with intricate changes in the
law. If the "out-of-step" argument is
granted credence, it would be possible
to mitigate the concern by mandating
that the presiding judge of the Division
be an active senior jurist. This would
effectively strike a balance between the
panel's awareness of changes in the law
and the panel's distance from the cur-
rent legal and political culture.

II. Safeguarding Judicial Impar-
tiality By Banning Former Party
Leaders from the Panel

With the addition ofJudge Cudahy
in July 1998, the panel currently boasts
two former chairs of political parties,"
While it is recognized that judges in the
United States are often linked to politi-
cal parties, and that the ban may reduce
the pool of eligible candidates, public
perception of judicial objectivity would
be enhanced if selected judges had not
served in the political party apparatus at
the leadership level. The statutory revi-
sion would only ban candidates for the
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Division who have served as chairs of
local or state political parties. This statu-
tory reform would allow for a more
complete perception of separation be-
tween political partisanship and judicial
objectivity. This suggested ban on
judges who have served as party leaders
would be consistent with the Division's
preference for the background of inde-
pendent counsel applicants. According
to Judge Butzner, the candidates are
asked "very pointed questions" about
their party affiliation and party contri-
butions, and if the extent of
contributions is deemed excessive, "in-
variably we will not accept the person"
(Washington & Lee Law Review
1997). In sum, there is little justification
for not holding the panel to its own
standard, if not compelling a higher one.

I II. Safeguarding Judicial Impar-
tiality by Limiting Length of
Service on the Panel

Congress recognized the need for
diversity among the panelists and en-
acted several statutory mechanisms to
achieve that end (e.g., no more than one
panelist from a given court). Congress
should go one step further, limiting
panelists' tenure to three two-year terms,
which would allow for greater fluidity
within the panel while maintaining an
appropriate level of expertise and con-
tinuity. Although a two year term limit
could be imposed at any time by the
Chief Justice, the 20 year history of
service on the Special Division reveals
that panelists leave only of their own
accord. A term limitation provision may
balance a Chief} usticc's lack of interest
or disengagement with panel activity.

CONCLUSION

In his prepared comments before
Congress, Judge l\1ikva eloquently
stated that the founding principle of the
independent counsel provisions was
"to assure the American people that no
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one in government was above the law
and that even people in high places
would be held to the same standard of
behavior as everybody else." He further
noted that "[f]or the statute to carry out
that important purpose, the procedures
and ...actions taken ...must be above re-
proach" (House 1996).

To aid the Special Division in its
critical task, Congress proposed condi-
tions under which the selection process
would most likely result in an impartial
appointee. It has become clear that the
statute must be padded with additional
preventive measures especially in a time
of divided government, dwindling bi-
partisanship, and a blurring of lines
between the law and politics. Since the
success of the independent counsel
provisions is so largely dependent on
matters of appearance, it is difficult to
fathom why greater distances have not
already been traveled to minimize the
potential corruption of the selection
process. If accounts of the law's demise
are premature, Congress might be ad-
vised to travel the path of reform so as
to avoid further deterioration of the
image of the Special Division and the
judiciary.

Notes

1]udge Sentellc's lunch companions were
Senator] esse Helms (R -N C) and Senator
Lauch Faircloth (R-NC). The panel de-
cided to replace Acting Special Prosecutor
Robert B. Fiske with Kenneth W. Starron
August 6, 1994.

2 Recently appointed Judge Cudahy
served aschairman of the Wisconsin Demo-
cratic Party from 1967 to 1968. Presiding
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] udge David H. Scnrclle served as chairman
of the l\1ecklenberg County Republican
Party in North Carolina.
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Pollution Standards and Trade:

The "Environmental Assimilative
Capacity" Argument

GARETH PORTER

The Nature Conservancy

Since the early 1970s, the debate on international pollution standards and
trade has been dominated by the argument that very low industrial pollution control
requirements are justified and should contribute to a country's comparative trade
advantage. The "environmental assimilative capacity" argument assumes that
developing countries with low pollution control requirements on industry may have
greater physical capacities to assimilate pollutants and/or lower social demands for
environmental quality. The central assumptions of the environmental assimilative
capacity argument are critiqued using economic theory and empirical evidence on
environmental degradation and social demand for pollution abatement in indus-
trializing nations. The paper concludes that low pollution control requirements in
these nations are more likely to result from political failure than from superior
capacity to absorb pollutants or from lower demand for a clean environment.

INTRODUCTION

The argument over whether interna-
tional policy should seek to narrow the
disparities among national industrial
pollution standards is now more than a
quarter century old. During that period,
the environmental context of the de-
bate has changed dramatically. Many
developing countries have experienced
extremely high levels of pollution that
have affected very large proportions of
their populations. The pollution abate·
ment standards adopted by these
countries often have been relatively
stringent. Generally speaking, however,
such standards have not been effective,
because of weak enforcement.' Often
environmental agencies in these coun-
tries have lacked adequate power to
enforce or even to monitor industrial
pollution.' In many cases, fines for vio-

lations of emissions regulations have
been so low that factory owners have
had no incentive to control their emis-
sions of pollutants.'

This onslaught of relatively unregu-
lated industrial pollution in the
developing world that began in the
1970s has scarcely been reflected in the
international policy debate on the issue
of industrial pollution standards and
trade in the 1990s. Instead, that debate
has treated the widespread failure of
industries in developing countries to
pay the costs of the most basic pollution
abatement as a legitimate feature of the
international trade system. A single
argument has dominated the interna-
tional discourse: differences in the
capacity of the environment in different
countries to assimilate industrial wastes,
and differences in the value that coun-
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tries place on environmental quality
should factor into a country's compara-
tive advantage in world trade of
pollution-intensive goods. This "envi-
ronmental assimilative capacity
argument" has formed the foundation
for opposition to international policies
aimed at raising the industry require-
ments in the lowest-standard countries.
Given its importance, this theory
should have been subjected to care-
ful analysis, since the Organization
for Economic Cooperation and De-
velopment (OECD) and the World
Trade Organization based their policy
stances on this theory. Remarkably,
such a systematic, critical examina-
tion has never been undertaken,
either in the official discourse on the
issue or in the literature.

This essay aims to fill that void. In
the first section, I recount the emer-
gence of the environmental assimilative
capacity argument and document its
importance to multilateral institutions
involved in the pollution standards and
trade debate. In the second and third
sections, I review the theoretical and
empirical bases for the argument's two
underlying assumptions. The first as-
sumption is that the existence of low
pollution abatement requirements sim-
ply means that the country has superior
physical capacity to absorb or disperse
industrial pollutants. The second as-
sumption is that the level of industrial
pollution permitted reflects a country's
social preferences regarding environ-
mental quality, and may therefore
contribute to its comparative advantage
in international trade.

This analysis focuses on three as-
pects of a country's environmental
assimilative capacity: soil acidity, wind
currents and the absorptive capacity of
lakes, rivers and bays. It also examines
various statistical indicators of the de-
gree to which assimilative capacities
have been exceeded around the world.
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The evidence strongly suggests that
no industrializing country can main-
tain low standards or lax enforcement
without exacting serious costs to its
population's health.

This paper examines the concept of
social demand for pollution abatement
as a factor endowment and the corollary
thesis of the income elasticity of social
demand for environmental quality. I
argue that treating social demand as an
objective element in factor endowment
theory is a seriously flawed approach,
because it conflates market-deter-
mined outcomes with political
decisions. Finally, I demonstrate that
comparative data on pollution and
income do not support the income
elasticity thesis. In fact, empirical evi-
dence on public attitudes toward
pollution actually contradicts it.

The environmental assimilative ca-
pacity argument is a critical foundation
for current international disparities in
industrial pollution standards. Harmo-
nization, in contrast, entails reduction
of differences in standards among in-
ternational trade competitors. Because
the economic and environmental
consequences of international com-
petition in the absence of harmonized
standards are so significant, this issue
is unlikely to disappear from the in-
ternational trade debate. This essay
will expose the weaknesses of the en-
vironmental assimilative capacity
argument, and will promote the in-
ternational harmonization of
industrial pollution standards.

THE ENVIRONMENTAL AsSIMILATIVE

CAPACITY ARGUMENT

In the early 1970s, the first national
pollution control standards were estab-
lished in the United States and other
OECD countries. This development
forced international policymakers to
confront the wide divergences in indus-
trial pollution standards among nations.
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Neoclassical economists and trade
specialists argued that developing
countries should not be forced to
emulate the pollution standards of
OECD countries, but instead should
be allowed to exploit their alleged
comparative advantage in being able
to tolerate more pollution.

This position was based on the
Heckscher-Ohlin theorem. Also re-
ferred to as the factor endowment
approach, this theorem holds that the
different relative costs-and thus the
different relative endowments-of
each country's major factors of pro-
duction (labor, capital, natural
resources and entrepreneurship) de-
termine the comparative advantages
of those nations. According to the
theory, each good requires different
factor proportions in its manufacture.
Countries will therefore tend to spe-
cialize in the export of goods using the
largest proportions of those factors they
possess in relative abundance."

When industries in OECD coun-
tries began to bear significant costs for
pollution control, international trade
economists applied the Heckscher-
Ohlin theorem, thereby transforming
the environment from a free good into a
factor of production. Economists con-
sidered a country's environmental
capacity to assimilate pollutants to be
yet another natural factor endowment
that defines a country's comparative
advantage in international trade. They
argued that developing countries could
and should exploit their comparative
advantage in the export of pollution-
intensive goods. Between 1971 and
1975, several economists advanced a
new variant of the Heckschcr-Ohlin
theorem." This varian t, focusing on "en-
vironmental assimilative capacity,"
consisted of three propositions:

1. Because of their physical assets as
well as their social preferences, some
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countries' environments have more as-
similative capacity than others.

2. Differences in assimilative capac-
ity among countries lead to production
cost differentials for pollution-inten-
sive goods, generating a shift in trade
patterns for those goods.

3. Shifting production of such goods
to those countries with more assimila-
tive capacity brings both efficiency and
welfare gains to both developed and
developing countries.

The earliest work to sketch out this
line of thinking was a paper published
by the General Agreement on Tariffs
and Trade (GATT) in 1971 for the
United Nations Conference on the
Human Environment (the Stockholm
Conference) in 1972. The paper ar-
gued that"countries differ in the degree
to which they have already polluted the
natural environment ... " so that devel-
oping countries "may have good reason
for refusing to accept the exacting norms
required by the most industrialized
countries." The analysis concluded that
industrialized countries should accept
shifts in the production of pollution-
intensive goods from high-income to
low-income countries that result from
differences in pollution control stan-
dards (GATT 1971).

Richard Blackhurst, then an econo-
mist in the GATT secretariat, further
developed this argument (Blackhurst
et al. 1977). Blackhurst argued that a
country's capacity for absorbing pollu-
tion depends not only on its physical
characteristics but also on the degree to
which that capacity is still unused. He
observed that a country may allow less
than its full environmental assimilative
capacity to be used if its people want a
higher standard of environmental
protection in order to maximize the
"aesthetic and recreation services" pro-
vided by the environment. Blackhurst
suggested that the level of pollution
permitted in a society reflected social
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demand for such services; he referred
to this level as a country's "social
waste-absorptive capacity." He sug-
gested that the level of demand for
environmental quality depends, in turn,
on the cost of achieving a given level of
environmental purity, the level of per
capita income and the society's prefer-
ences. Per capita income is a key
determinant of this demand, he argued,
because the demand is assumed to
have a relatively high income elasticity.
Higher levels of income are thus accom-
panied by higher levels of demand for
environmental quality.

According to Blackhurst, industrial-
ized countries already had used up
their "social waste-absorptive capaci-
ties," forcing them to establish explicit
controls on pollution. Those controls
had in turn begun to affect patterns of
international trade. Developing coun-
tries, on the other hand, were not as
concerned with pollution control, given
that their per capita incomes and their
demand for environmental quality were
still low. He concluded that developing
countries had a "relative abundance of
unused waste disposal service" and
would enjoy a comparative advantage
in the trade of pollution-intensive goods.
This argument became a standard ele-
ment in some economists' opposition to
any international harmonization of in-
dustrial pollution standards (Baumol
1972; d'Arge and Kneese 1972).

THE INTERNATIONAL POLICY
DEBATE ON HARMONIZATION

Seldom has a theoretical concept influ-
enced policymaking as powerfully as
the environmental assimilative capac-
ity argument has influenced the issue of
pollution standards and trade. The
oECD relied heavily on the argument
in 1971-72 when it was deciding how
to respond to the potential for major
changes in trade and investment pat-
terns generated by the wide differences
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in pollution control costs between
oECD countries and developing coun-
tries. After extensive discussions, the
OECD drafted a set of non-binding
principles regarding environmental poli-
cies and trade that were officially adopted
in May 1972. The document stated
that differences in "the tolerable amount
of pollution and ... quality and emis-
sions standards" are justified, inter alia,
by "different pollution assimilative ca-
paci ties of the environmen t in its presen t
state, different social objectives and
priorities attached to environmental
protection and different degrees of in-
dustrialization and population density"
(OECD 1972). However, the docu-
ment also called for harmonizing
environmental policies "to avoid the
unjustified disruption of international
trade patterns and of international allo-
cation of resources which may arise from
diversity of national environmental stan-
dards," where valid reasons for such
differences in standards do not exist.

Thus the earliest international dis-
course on pollution standards
established the expectation that differ-
ences in environmental assimilative
capacities could justify low or no pollu-
tion control requirements. But it also
left the door open to the possibility that
requirements could be harmonized if
empirical evidence suggested that such
objective differences did not exist.

In practice, no OECD country or
group of countries called for a move
toward harmonization for the next two
decades. Meanwhile, pollution-inten-
sive industrial production grew at an
extremely rapid rate in a number of
developing countries in the 1970s and
1980s, especially in Asia. Indonesian
manufacturing output, for example,
grew eightfold between 1970 and 1994
(OECD 1972). Moreover, between
1974 and 1987 the toxic intensity of
manufacturing-the ratio of toxic pol-
lutants to overall production-increased
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by 5.4 times in Indonesia, 3.2 times in
Malaysia, 3 times in Korea and 2.5
times in Thailand (Rock 1996). In Ko-
rea, the production value of the eight
most pollution-intensive industries in-
creased by nearly 1000 percent during
the 1974-82 period, and then grew by
another 170 percent from 1982 to 1990
(O'Connor 1996).

In the early 1990s, the issue of inter-
national disparities in pollution
standards was raised again in a new
political context. Environmentalists
began to call for trade restrictions, em-
bracing the concept of "environmental
countervailing duties," a form of import
tariff to offset the differences between
environmental costs in higher and
lower-standard countries (Arden-
Clarke 1991). In the United States,
some legislative proposals employed
countervailing duties to assist US firms
who felt they were being hurt by foreign
competitors taking advantage of low
environmental standards."

The trade community responded to
this new challenge by reasserting the
environmental assimilative capacity ar-
gument. The GATT and the World
Bank both issued reports in the early
1990s arguing against any national or
international actions aimed at raising
the lowest industrial pollution stan-
dards for either trade or environmental
objectives. The GATT report asserted
that differences in production costs due
to differences in pollution standards
"can well be an additional source of
gainful trade among these nations-as
are any number of other natural advan-
tages." It also argued that differing social
preferences for environmental quality
were a function of economic develop-
ment (GATT 1992). A collection of
essays edited and published by the
World Bank asserted that different
assimilative capacities and preferences
among nations justify wide variations in
standards. In his introductory essay,
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Editor Patrick Low built the case for
allowing such differences in standards
squarely on the environmental assimi-
lative capacity argument (Low 1992).

The World Bank volume cited the
alleged preferences of developing soci-
eties for more production versus
increased environmental protection as
a legitimate basis for low pollution con-
trol requirements (Low and Yeats 1992;
Radetzki 1992). In one of the keyes-
says in the collection, Low and World
Bank author Raed Safadi argued that
migration of "dirty," orpollution-inten-
sive, industries to those countries with
superior environmental assimilative ca-
pacities might be "a welcome
development from an environmental
perspective" (Low and Safadi 1992).
In another essay, David Robertson criti-
cized the harmonization of pollution
standards on the grounds that it would
be a "threat to countries with high ab-
sorptive capacities for pollution or low
social priorities attaching to environ-
mental quality" (Robertson 1992).

The major international debate on
the issue of pollution standards and
trade during the 1990s took place wi thin
the OECD, which convened a "Joint
Session of Trade and Environmental
Experts" in 1994-95 to review the ana-
lytic work and to make recommendations
to OECD's trade and environment
ministers. The process by which that
joint body came to its final recommen-
dations reflected the continued
preeminence of the environmental as-
similative capacity argument in the
international discourse on the issue. An
oECD discussion paper on "produc-
tion and process method (PPM)"
requirements reasserted the familiar
environmental varian t of the Heckscher-
Ohlin theorem: "In general, differences
in environmental requirements among
countries should be seen as environ-
mental elements of comparative
advantage" (OECD 1995a). The
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preliminary conclusions from the De-
cember 1994 meeting of the Joint Session
also endorsed the view that environmen-
tal assimilative capacity should be viewed
as a legitimate element of a country's
comparative advantage in world trade
(OECD 1995).

The final report of the Joint Session
to 0 ECD ministers, which was adopted
jointly by the Trade Committee and the
Environment Policy Committee of the
OECD in 1995 (OECD 1995), again
denounced policies that would raise
pollution requirements in countries
where they are low or not enforced. It
concluded with a carefully worded ver-
sion of the comparative advantage thesis:
"Certain of these differences may con-
tribute to the relative efficiency with
which goods can be produced and dis-
tributed" (OECD 1995). The OECD
position on harmonization, unlike the
1972 guiding principles, left little or no
room to challenge the assumption that
assimilative capacities or social prefer-
ences justifY low pollution abatement
requirements. It stated that harmoni-
zation of national pollution standards
"may be less desirable or feasible" than
harmonization of policies related to
transboundary or global concerns, and
that process-related requirements for
local problems "may be best tailored to
local circumstances" (OECD 1995).

The environmental assimilative ca-
pacity argument in international
pollution standards policy exemplifies
political and intellectual hegemony in
international policymaking. Interna-
tional economists have accepted it as a
logical corollary to the more general
factor endowment approach to analyz-
ing international trade. As the dominant
paradigm addressing pollution stan-
dards and trade within the trade
community, it has not been subjected to
any empirical test by the multilateral
institutions that have adopted it. Like
most dominant paradigms, however, it
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has become increasingly vulnerable to
challenge as assimilative capacities have
been exceeded in one industrializing
country after another, and popular de-
mand for stricter control over pollution
in those countries has not been met.

ASSIMILATIVE CAPACITY AND
INDUSTRIAL POLLUTION IN
INDUSTRIALIZING NATIONS

The environmental assimilative capac-
ity argument implies that most
industrializing countries have waste
absorptive capacities that make strict
requirements for pollution abatement
both unnecessary and unfair. Ecosys-
tems that serve as sinks for pollutants
(rivers, lakes, coastal zones, soil and
atmosphere) do vary in some physical
attributes, such as the strength and
regularity of prevailing winds or river
flow; those variations may give some
countries a somewhat greater ability to
absorb or disperse pollutants than oth-
ers. However, a sUlvey of the main
dimensions of environmental assimila-
tive capacity suggests that developing
countries with less control over indus-
trial pollution do not have any greater
capacity for absorbing pollution than
industrialized countries with tighter
regulations. It also shows that even
those countries that are more favorably
endowed cannot allow unregulated
pollution without quickly using up their
assimilative capacities.

Soil Acidity

One dimension of environmental
endowment on which some countries
differ is the capacity to neutralize acid
rain. Their vulnerability to acid rain
from industrial emissions depends on
the degree of alkalinity or acidity of their
soils, lakes and rivers. Ecosystems with
higher acidity are unable to neutralize
acid rain. Canada and Sweden are ex-
amples of countries that have more
acidic soils. Contrary to what the envi-
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ronrncntal assimilative capacity argu-
ment suggests, industrializing countries
have no clear advantage over devel-
oped countries in this regard. While
northern China is endowed with chemi-
cal compounds that neutralize much of
its acid rain, southern China suffers
from soils and surface waters that are
highly acidic (Jernelov 1983). Addi-
tionally, large parts of Africa, Latin
America and Southeast Asia are sensi-
tive to acidification (Rodhe 1989).

Wind Currents

If most rapidly industrializing coun-
tries were endowed with wind currents
that blew enough of the particulates
and chemical pollutants emitted by in-
dustry far away from their cities, one
could argue that they would not have to
regulate pollution very strictly. The vast
majority of industrial centers in devel-
oping countries, however, receive high
pollution loads even when they are
relatively favored by winds.l'vlost major
Indonesian cities, for instance, are situ-
ated on flat lands or in coastal areas
where land-sea breezes provide rela-
tively good dispersion of pollutants. Yet
as early as 1980, levels of particulate
matter in Jakarta were already twice as
high as the World Health Organization's
(WHO) recommended annual aver-
age (Kozak 1993).

Even when differences in tempera-
ture between land and water in coastal
regions create stronger breezes than
normal, they do not necessarily move
pollutants away from populated areas
because industries typically do not take
wind currents into account in siting their
plants. For example, in Cochin, the
industrial center of the Indian state of
Kerala, heavily populated urban areas
near the industrial sites get most of the
exposure to air pollutants, because pre-
vailing winds were not taken into
consideration in industrial siting
(Gargava and Aggarwal 1996). Pre-
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vailing winds carry much of the pollu-
tion through the heavily populated
industrial center along the eastern coast
of the peninsular section of Bombay
and into the city of New Bombay on the
mainland (Centre for Science and the
Environment 1989).

Many cities in the developing world
that are industrial centers are located in
valleys or are surrounded by mountains
or hills, seriously worsening the envi-
ronmental damage from motor vehicles
and pollution-intensive industries.
High levels of solar radiation and hu-
midity exacerbate the impacts of
pollution. Taipei's location in a windless
basin is called a "geography for storing
pollution" (Wang 1998). Mexico City,
located in a high mountain valley with
li ttle wind and in tense solar radiation, is
much more vulnerable to serious ther-
mal inversions/ and smog conditions
than most cities (Goddard 1996).
Santiago, Chile often suffers from dan-
gerous levels of smog, in large part
because it is surrounded by mountains
on three sides (Hardoy, Mitlin and
Satterthwaite 1992). Sao Paulo, Brazil,
the most heavily industrialized urban
concentration in Latin America, also
suffers several thermal inversions every
winter because of its geographical char-
acteristics (Saldiva et a1. 1994).

Absorptive Capacities of Lakes,
Rivers and Bays

Lakes and rivers in industrializing
countries do not have sufficient waste
assimilative capacities to justifY less
control of industrial pollution than in
the industrialized countries. Even when
rivers, lakes and estuaries have physical
characteristics such as size, depth or
rate offlow that give them much greater
assimilative capacity than most, they
cannot absorb uncontrolled industrial
pollution without serious ecosystem
consequences. Lake Baikal in Siberia,
the world's deepest lake with the world's
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largest volume of freshwater, was cited
by Blackhurst as a body of water with
su perior assimilative capacity
(Blackhurst 1977). Despite its enor-
mous size, however, Lake Baikal is
vulnerable to pollutants from surround-
ing industrial sites, according to recent
evidence. The inadequately treated ef-
fluent from only one of the two pulp and
cellulose mills located on or near Lake
Baikal signiflcantly changed the chemi-
cal composition of approximately 30
square kilometers of the lake. Endemic
species have disappeared and have been
replaced by non-native species (Stewart
1990). After thousands of seals died in
1987 and 1988 from an unidentified
virus, scientists suspected that these
seals may have been exposed to toxic
chemicals such as polychlorinated bi-
phenyls (PCBs). These chemicals were
found in Lake Baikal fish in very high
concentrations, comparable to those
found in US Great Lakes fish (Nakata
et al. 1994).

Another example ofa superior waste
absorbing body of water is China's Bohai
Bay. With an area of 16,000 square
kilometers, it is considered to have the
greatest assimilative capacity of any
such ecosystem in the country. Yet that
capacity has been overwhelmed byef-
fluent from the rivers in the
Beijing- Tianjin area that feed it, caus-
ing eutrophication-excessive levels of
organic nutrients that lead to oxygen
depletion and algae blooms (Ye 1991).

The rivers that receive industrial
wastes in rapidly industrializing coun-
tries, moreover, are not necessarilythosc
that have the greatest waste absorptive
capacity. In China, for example, the
waste absorptive capacities of the rivers
used as sinks by major industrial centers
are inferior to the capacities of rivers
with the highest runoff. The lower
Huanghc, Hailuanhe and Liaohc wa-
tersheds, with highly concentratcd
populations and industrial production,
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receive mean annual precipitation of
less than 600 cubic meters, and have a
mean annual runoff of less than 100
cubic meters. This affords them very
poor carrying capacity for industrial
pollution (Tang and Bi 1996). In 1979,
Shanghai's rivers, the city's only source
of drinking water, had such low flow
during the summer months (when ag-
ricultural diversion of water upstream is
particularly heavy) that the ratio of rela-
tively unpolluted water to sewage fell to
2 to 1 (Smil 1984).8

The only effort thus far to turn the
environmental assimilative capacity ar-
gumcnt into an operational concept was
carried out by economists Charles
Pearson and Anthony Pryor in the mid-
1970s. They found that rivers in
developing countries actually had less
assimilative capacity than those in in-
dustrialized countries, based on a
comparison of data on seasonal varia-
tion in rainfall and river flows. Pearson
and Pryor, who had supported the en-
vironmental assimilative capacity
argument, concluded that there was
"no evidence that developing countries
have a generally greater endowment of
waste disposal capacity than industrial
countries." Indeed, they concluded,
"there is some evidence to the contrary"
(Pearson and Pryor 1978).

Other Evidence
Advocates of the environmental as-

similative capacity argument often refer
to low population density as a possible
advantage for developing countries in
the export of pollution-intensive goods
(Walter 1982; Stewart 1993). In theory,
industries could locate in the most
sparsely populated countries or regions,
reducing the potential human impacts
of pollution. In practice, however, in-
dustries require labor, proximity to
markets and access to transportation
lines. Thus they prefer to locate in and
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around major population centers
(Duerksen 1983).

In reality, industrializing countries
have rapidly increased the density of
populations exposed to industrial pol-
lution, thereby radically depleting their
assimilative capacities. As shown in
Table 1, most industrializing countries
have concentrated extremely large pro-
portions of their industrial production in
and around major urban centers. Such
spatial concentration of pollutants
quickly overwhelms the absorptive ca-
pacities of airsheds and rivers.

As early as 1980, metropolitan Sao
Paulo accounted for only 8.5 percent of
Brazi1's population but 45 percent of
Brazil's industrial output, including
6,215 industrial firms with high poten-
tial for air pollution and 9,364 with high
potential for water pollution. Reis and
da Motta suggest that as a result, the
assimilative capacity of Sao Paulo's at-
mosphere, lakes and rivers was already
used up by 1980 (Reis and DaMotta
1994). In each of these cases, the city's
share of national industrial production
far exceeds its share of the nation's
population. Such spatial concentration
of pollutants quickly overwhelms the
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absorptive capaCItIes of airsheds and
rivers. Among other wastes that are
emitted annually by the 30,000 indus-
trial firms in the Mexico City area are an
estimated 279,000 metric tons of highly
toxic solvents (Calderon 1996). This
pollution load far exceeds the limited
capacity of the regional airshed to dis-
perse pollutants (Goddard 1996).

Taiwan is an exception to the gen-
eral pattern of industrial concentration.
The government has deliberately
spread its 19 petrochemical complexes
and other pollution-intensive indus-
tries across the entire island (Yang et al.
1997). However, with 2.61 factories
per square kilometer-much higher
than in any OECD country- Taiwan's
strategy has resulted in the pollution of
water in virtually every corner of the
island. Fifteen of 17 major rivers in
Western Taiwan are polluted, nine of
them severely, causing crop damage
and reductions in shrimp, fish and oys-
ter populations (Chi 1994).

Another indicator of exhausted
assimilative capacity is the high level
of heavy metals found in rivers and
estuaries of industrializaing nations
(Hardoy, Mitlin and Satterthwaite

Table 1: Highly Polluted World Population Centers

Sao Paulo, Brazil 8.5% 45%

Metro Manila,
14% 50%Philippines

Mexico City, Mexico 25% 45%

Shanghai, China 1.2% 13%

Bangkok, Thailand 11% 37%

Korea's four largest
cities (Seoul, Pusan, 40% 70%
Taegu, Inchon)

Sources: Vasquez 1996; Nuccio and Ornelas 1990; Schteingart 1989; Goddard 1996; Bruestle 1993;
Gun-Byun1983
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1992). Mercury quickly accumulates in
fish and other marine creatures and can
eventually be ingested by humans, rais-
ing the risk of serious and even fatal
neurological diseases. This was illustrated
by the nearly 3,000 cases of Minamata
disease in Japan's Minamata Bay in the
1950s and 1960s (Environment Health
Department 1992). The average level
of median dissolved mercury found in
26 Asian rivers in the late 1980s was
two hundred times higher than the one
part per billion standard recommended
by WHO (Kingsley et al. 1994). In
Surabaya, Indonesia, researchers found
mercury levels in river water 1,000 times
higher than the WHO minimum (Kwan
1996). A 20-kilometer stretch of
China's SonghuaJiang River had mer-
curyconcentrations on average five times
higher than those recorded in the
l\!linamata case (Smil 1984).

Another such indicator is the aver-
age number of days per year in which
the levels of sulfur dioxide and sus-
pended particulate emissions exceed
WHO's recommended maximum lev-
els. The maximum for sulfur dioxide is
150 micrograms per cubic meter for no
more than seven days per year. The
average number of days on which the
maximum was exceeded by the late
1980s was 87 in Seoul, 25 in Calcutta
and 68 in Beijing and four other Chi-
nese cities, compared with eight in New
York, eigh t in Frankfurt and six in Milan
(Kingsley et al. 1994). The worst case of
an industrial region exceeding the as-
similative capacity of its airshcd is
Chongqing, China, which has indus-
trial emissions of sulfur dioxide so high
that the city suffers from "acid fog" for
all but 16 days annually (Markham
1994). With regard to suspended par-
ticulate matter (SPM), the 20 largest
cities surveyed in Asia exceeded the
WHO standard of230 micrograms per
cubic meter on average more than half
the year, whereas 27 cities in OECD
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countries exceeded it on average less
than 3 days per year (Kingsley ct al.
1994). According to a 1995 study by
the Thailand Environment Institute,
Thailand would have to reduce its SPlVI
emissions by 85 percent in order to
achieve the WHO standard (Daily En-
vironment Report 1995).

This survey of waste absorptive ca-
pacities in industrializing countries
strongly suggests that once countries
begin to develop pollution-intensive
industries, they tend to use up their
limited capacity to absorb or disperse
pollutants very quickly-usually within
10 to 15 years. The empirical evidence
indicates that many rapidly industrial-
izing countries have exceeded their
capacities for assimilating pollutants.
No rapidly industrializing country,
therefore, possesses such physical ad-
vantages that it can pollute freely
without suffering serious social and
environmental consequences.

EXPLAINING Low POLLUTION
ABATEMENT REQUIREMENTS:
SOCIAL PREFERENCES OR POLITICAL
FAILURE?

Economists who subscribe to the factor
endowment approach to comparative
advantage generally argue that a
society's preference for economic values
over environmental quality is an objec-
tive factor in determining the available
assimilative capacity. Countries that
elect to accept a lower level of environ-
mental quality are considered to have a
higher social waste-absorptive capacity
than those that do not, and therefore
have a comparative advantage in pollu-
tion-intensive goods.

This assumption is suspect on both
theoretical and empirical grounds. It
confuses preferences that can be con-
firmed by market choices with policy
outcomes that have nothing to do with
individual preferences. It also ignores
the fact that the poor are usually the



Pollution Standards and Trade

most seriously affected by industrial
pollution and thus have the greatest
stake in being protected by the govern-
ment. Furthermore, there is substantial
empirical evidence that the populations
of rapidly industrializing countries-
especially the populations of industrial
centers-have developed strong pref-
erences for much tighter controls over
pollution, long before the environmen-
tal assimilative capacity argument
suggests they would.

The theoretical question posed by
the concept of social waste absorptive
capacity is whether it reflects a factor
endowment or simply a policy outcome
determined by the relative political in-
fluence of different interest groups.
Proponents of the environmental as-
similative capacity theory argue that
social demand for regulation of indus-
trial pollution is positively correlated
with income levels, or is "income-elas-
tic" (Radetzki 1992; Walter 1982;
Baumel 1972). The importance of this
argument was illustrated in a Decem-
ber 1991 memorandum bv then-World
Bank Chief Economist L~wrence Sum-
mers. He suggested that the Bank
should encourage migration of dirty in-
dustries to developing countries,
because demand for environmental
quality is income-elastic (The Econo-
mist 1992).

Theoretical Issues
Income elasticity is usually equated

with differences in consumption tastes
or preferences among different income
groups. The problem oftranslatingpref-
erences into different levels of pollution
in a country is seldom addressed explic-
itly. The concept of income elasticity of
demand implies that the level of indus-
trial pollution represents a kind of
market outcome that reflects the sum
total of individual preferences in the
society (Hudec 1996). Economist Kym
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Anderson (1992) argues that differ-
ences in income levels determine
pollution levels through marketplace
decisions. Anderson observes that it is
"reasonable to assume that rich and
poor people have similar tastes and
preferences for all goods and services,
including those of a clean environ-
ment .... What differs between rich and
poor people is their incomes, and hence
their capacity and preparedness to trade
off greater goods consumption for a
cleaner environment." Thus Anderson
implies that people determine indus-
trial pollution levels through their
spending patterns, trading increments
of environmental quality to get addi-
tional increments of goods.

Most economists recognize, how-
ever, that there is no market for the
environmental services at stake in in-
dustrial pollution control policy, and as
a result no market prices exist to indicate
the level of demand for those services
(Pearson 1987). Precisely because no
market for such services exists, econo-
mists identify industrial pollution as an
"externality" of production-an inci-
dental impact of the production
process that affects individuals who
do not participate in the transaction
(T urner, Pearce and Bateman 1993). ~
The regulation of pollution is funda-
mentally different, therefore, from a
market allocation. City-dwellers may
determine the levels of transportation-
related pollution in urban areas in
choosing their mode of transportation.
The degree of pollution abatement
that a givcn industrial sector under-
takes is not determined, however,
by any individual expenditure or
market choices by the affected popu-
lation. The idea of income-elastic
demand for cnvironmental quality
fails a t the most basic theoretical level,
because no market for such transac-
tions exists.
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Empirical Issues
The empirical case for the income-

elasticity of demand for environmental
quality rests on two major cross-country
comparisons of various indicators of
pollution and their relationship to per
capita income. Studies by Grossman
and Krueger (1995) and Selden and
Song (1994) have argued that air and
water quality initially deteriorate as
countries develop, but after a certain
income threshold has been reached
additional income growth leads to im~
proved environmental quality.
Grossman and Krueger found that the
turning point for improvement in sulfur
dioxide was $4,200 per capita (in 1985
dollars). Selden and Song found turn-
ing points of $10,600 per capita for
sulfur dioxide and $9,600 per capita for
suspended particulate matter (in 1985
dollars) (McConell 1997).

While they differ on the turning
points, both studies embrace the thesis
that positive income elasticity for envi-
ronmental quality is a key factor in the
explanation for the inverted U pattern
of these relationships, often called the
"environmental Kuznets curve."Cross-
country comparisons of per capita
income and levels of various pollutants
only document that environmental qual-
ity in newly industrializing countries is
much lower than in other countries not
the reason for the differences. S'ince
Grossman and Krueger failed to investi-
gate correlations between environ-
mental quality indicators and any other
independent variables, their statistical
comparisons do not prove that low en-
vironmental standards arc the result of
low incomes.'?

Survey evidence from rapidly indus-
trializing countries on attitudes toward
environmental quality contradicts the
notion that poor people arc willing to
tolerate more pollution than higher in-
come groups. These data show that the
populations of rapidly industrializing
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countries respond very quickly to the
loss of clean air and water, and express
strong desire for stricter government
regulation of pollution. As early as 1975,
a Gallup poll in the metropolitan Sao
Paulo area revealed that 80 percent of
the population viewed pollution as the
most important problem facing the na-
tion. Only 10 percent of the respondents
believed that the government was do-
ing anything about the problem
(Guimares 1991).

In Korea, as early as 1974, 82 per-
cent of those surveyed agreed with the
statement that the laws on industrial
pollution were "unfairly enforced and
subjected to influences emanating from
power and wealth" (Auer 1990). In
1982, 71 percent of Korean respon-
dents said they considered environmental
quality a "very" or "somewhat" serious
problem, and by 1986 that figure had
increased to more than 80 percent. In
industrial Korean cities, 94 percent of
the respondents indicated that pollu-
tion problems were serious. An even
more revealing nationwide survey,
administered by the Korean govern-
ment environmental ministry in 1982,
showed that only 11.5 percent of the
population would accept polluting in-
dustries if they contribu ted to economic
growth in their communities; 31 per-
cent would not accept polluting
industries under any circumstances.
When the same survey was repeated in
1990, only 10 percent of respondents
would accept polluting industries in
order to increase economic growth in the
community, while 47 percent rejected
polluting industries under any circum-
stances (Shin 1993).

In 1983, a survey in Taiwan showed
results strikingly similar to those in Ko-
rea. It revealed that 70 percent of
respondents believed pollution was
serious or very serious and more than
half thought it would get worse over the
next five years. More importantly, 48
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percent of those surveyed agreed that
environmental protection should not be
constricted by cost considerations, com-
pared with 37 percent who thought that
cost should be considered (O'Connor
1994). Fifty-nine percent of those sur-
veyed felt that government actions had
not adequately dealt with environmen-
tal problems. Only three years later, 88
percent of those surveyed thought pol-
lution was serious or very serious, and
70 percent thought it would still get
worse (Wang 1998). These opinion
survey data are especially significant
when one considers that all three coun-
tries were still under authoritarian
regimes that stressed high rates of eco-
nomic growth and viewed popular
demands for environmental protection
as signs of disloyalty (Guimares 1991;
Shin 1993; You 1995).

The strong interest in environmen-
tal protection in these countries is
difficult to reconcile with the thesis of
income-elastic demand forenvironmen-
tal quality. Per capita incomes in the
three countries at the time of the sur-
veys were only a fraction of the levels at
which studies had suggested that de-
mand for environmental quality would
increase. In 1976, the per capita GNP
of Brazil (in 1985 dollars) was just
$2,156, or about 22 percent of the
$10,000 per capita turning point found
for the two air pollutants by Selden and
Song, and 43 percent of the $5,000 per
capita turning point for the pollutant in
the Grossman and Krueger study
(World Bank 1978). By 1982, the per
capita GNP of Korea (in 1985 dollars)
was only $1,896-19 percent of the
Selden and Song turning point and 38
percent of the Grossman and Krueger
turning point (World Bank 1983). In
1984, Taiwan's per capita GNP was
just $2,420 (in 1985 dollars), or 24
percent of the Selden and Song turning
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point and 48 percent of Grossman and
Krueger's (World Bank 1986).

Social Issues
The thesis of income-elastic demand

for environmental quality fails to con-
sider that poor people in developing
countries bear the brunt of unregulated
pollution. In developing countries, the
ability to pay for housing primarily de-
termines the degree of risk from
environmental hazards urban popula-
tions must tolerate. As a result, the
poorest urban strata face the greatest
threats to health from environmental
insults, including industrial pollution
(Satterthwaite 1993; White and
Whitney 1992; Pargal and Wheeler
1996). An official of the World Bank
has observed in East Asian cities that
"the poor-unable to buy their way
ou t-are forced to live in crowded neigh-
borhoods near polluting industries"
(Bruestle 1993). The same can be said
for the low-income population in
Mexico City (Schteingart 1989). The
pollution of rivers, creeks and ground-
water in the Gran Buenos Aires urban
area directly affects those in low-in-
come neighborhoods who cannot afford
to be connected to public water supply
and must get their drinking water from
individual wells (von Amserber 1998).
In Venezuela, unchecked pollution of
river and coastal waters has primarily
affected poor neighborhoods (Gutman
1998). In any rapidly industrializing
country, those who can afford automo-
biles can travel far enough from
industrial zones to obtain potable wa-
ter, whereas the poor often must drink
polluted water (Shin 1993).

The income elasticity thesis-that
controlling pollution is relatively less
important to poor people than to rich
people-is sometimes justified by the
argument that environmental quality is
essentially a "luxury" which rich people
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can afford but poor people cannot
(Radetzki 1992). Uncontrolled indus-
trial pollution, however, is not just a
matter ofloss of amenities or inconve-
nience for the populations exposed. It is
often a matter of health and sometimes
one of life and death. A 1980 study in
China estimated that 6,000 people die
prematurely from the health effects of
air pollution in four large industrial cities
alone (Smil 1984). In 1994, a study
found that pregnant women living in a
heavily industrialized Chinese town-
ship were 2.6 times more likely to have
an abnormal pregnancy outcome than
women living in a township without
heavy industry (l\!Iaurer et al. 1998).
Excessive suspended particulate mat-
ter causes an estimated 1,400 deaths in
Bangkok alone every year (Bruestle
1993). Exposure to extremely high
levels of particulate air pollution in
Jakarta is responsible for a 12.6 per-
cent mortality rate from respiratory
disease-twice as high as the Indone-
sian national average (World Bank
1994). According to a World Bank
study, as many as 176,000 Indonesian
children have lower respiratory illness,
and more than 18,000 Indonesians
have chronic bronchitis because of par-
ticulate matter that exceeds WHO
standards (Ostro 1995). Smog in
Santiago, Chile sends hundreds of
school children to the hospital with res-
piratory ailments every winter
(Friedland 1997). In the Egyptian in-
dustrial community of Kafr Al-Ilw,
where pollution by the cement industry
has gone unregulated, 80 percent of
residents have chronic bronchitis and
eye infections, and babies are often
born with emphysema and other respi-
ratory diseases (Hedges 1993).

Victims of industrial pollution soon
learn that respiratory irritation and dis-
ease are closely related to high levels of
two industrial air pollutants, sulfur di-
oxide and suspended particulate
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emissions (Tietenberg 1988). Resi-
dents of a rural area of Taiwan near a
petrochemical complex identify it as the
source of acute symptoms such as eye
irritation, nausea and throat irritation
(Yang ct al. 1997). Because the poor in
industrializing countries have the great-
est exposure to industrial pollution, they
have the greatest stake in regulating
that pollution.

"Informal Regulation" and the
Coase Theorem

World Bank economists have re-
cently advanced a variant of the social
waste-absorptive capacity thesis. This
approach argues that the social demand
for environmental services in countries
where enforcement of pollution control
regulations is weak or nonexistent can
be inferred from the degree of direct
pressure that communities put on pol-
luting factories (Hettige et al. 1996;
Pargal and Wheeler 1996; Harman,
Huq and Wheeler 1997). The hypoth-
esis, referred to as "informal regulation,"
states that if pollution is not regulated
by government, communities can use
direct pressures on factory owners to
reduce pollution to levels they find ac-
ceptable. World Bank researchers
suggest that industrial pollution levels
resulting from community-factory in-
teractions constitute "equilibrium
arrangements" that can be presumed to
reflect the community's "environmen-
tal supply schedule"-the amount of
money it demands from the polluter at
each level of pollu tion. The World Bank
considers these outcomes to represent
an implicit "market for environmental
services" (Pargal and Wheeler 1996).

This view is based explicitly on the
Coase Theorem, which argues that pro-
vided property rights are allocated and
transaction costs are negligible, bar-
gaining between polluters and victims
over compensation will produce the
socially optimal level of pollution with-
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out state intervention (Coase 1960;
Pargal and Wheeler 1996; Harman,
Huq and Wheeler 1997). However,
Coase never intended his assumptions
to be treated as representing real-world
conditions for bargaining. Coase cau-
tioned that in reality, transaction costs
do exist, and he urged a more pragmatic
approach based on social and economic
realities (Farber 1997). Economists
generally recognize that the Coasian
bargaining approach is clearly im-
practical where large numbers of
victims are involved, because trans-
action costs would be prohibitively
high (Tietenberg 1988).

In some industrializing countries,
local protests have become more fre-
quent and have had some success in
forcing polluting factories to reduce
pollution, to relocate or to pay compen-
sation to victims (Wang 1998;
Rosencranz and Yurchak 1996). How-
ever, the efforts by community activists
to pressure industrialists cannot be lik-
ened to the idealized bargaining process
suggested in the Coase Theorem.
Coasian bargaining requires a context
of clearly defined property righ ts and an
opportunity for each individual affected
to indicate a level of compensation or
payment per level of pollution. Neither
of these conditions are present in local
efforts to pressure polluting companies.

In reality, the outcomes of commu-
nity-based protest are likely to have less
to dowith the community's desires than
with disparities in the political power of
the actors." In Korea, victims in a de-
cade-long local dispute over pollution
during the 1980s were forced to settle
for one-tenth of the damages claimed
because they lacked government sup-
port (Auer 1990). In Taiwan, the most
successful cases of local protest have
been those in cities where members of
the opposition party were elected to
local governmen t posi tions and targeted
state-owned polluters and those asso-
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ciated with the ruling party (Tang &
Tang 1997). Ultimately, community
protests and pressure affect only a small
percentage of polluting factories, 12 usu-
ally ones that are the only source of
pollution in their community (Hettige
ct al 1996). Most polluting industries,
however, are clustered around large
urban areas, where singling out particu-
lar offenders for protest is often difficul t
or impossible. In India, success was not
achieved through negotiations with fac-
tories bu t through pressure on
government to shut down those facto-
ries that failed to curb their pollution
(Roscncranz and Yurchak 1996).

"Informal regulation," then, does not
reveal the social preferences of com-
munities regarding environmental
quality any more than a government's
laisscz-faire policy toward industrial
pollution reflects national prefer-
ences. The thesis that industrializing
countries have greater social waste-
absorptive capacities because of their
social preferences founders on the
reality that the level of pollution is set
by political decisions rather than by
any market-related activity.

Political Failure

An alternative hypothesis that ac-
counts for extreme variations in
industrial pollution requirements pos-
its that low standard countries generally
suffer not from weak demand for air and
water quality but from a structural fail-
ure on the supply side. Put another way,
low standard countries suffer from "po-
litical failure" in responding to social
demands for regulation of pollution
(Stewart 1993; O'Connor and
Turnham 1992). Like policy outcomes
in other regulatory areas, the actual
level of industrial pollution permitted
reflects both structural features com-
mon to all societies as well as features
specific to that society. Students of
regulatory politics have consistently
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found that regulators do not weigh
the preferences of all individuals
equally, but respond to variations in
the strength of interest groups
(Needham 1983). They have also found
that regulatory agencies have a built-in
bias in favor of regulated industries
(Stewart 1975).

In developing countries, the struc-
ture and dynamics of poli tical institu tions
exacerbate this pro-industry bias. In
some of these countries, authoritarian
regimes tried to repress political dissent
while they built up pollution-intensive
industries from the late 1960s through
the 1980s, thus preventing or severely
limiting any public expression of prefer-
ence for tighter control of industrial
pollution (O'Connor 1994, Tang &
Tang 1997). Only after Korea, Taiwan,
Brazil and Argentina were democra-
tized could people openly demand
tougher government action against un-
controlled pollution. When allowed to
do so, popular protest movements
immediately erncrgcd .':' Where au-
thoritarian regimes have remained in
power, as in China and Indonesia, they
have displayed varying degrees of in-
difference or hostility to popular
complaints and pleas for action on in-
dustrial pollution (Smil 1992; O'Brien
1994; Cribb 1990).

Even in countries that have demo-
cratic institutions and basic freedoms,
the outcomes of regulatory issues sel-
dom accurately reflect social
preferences. In rapidly industrializing
countries, regulatory decisions are highly
skewed in favor of business interests.
The shift away from dictatorships to-
ward democratization generally
increases the political influence of bus i-
ness over regulatory issues (Moon 1994;
Laothamatas 1994; Chu 1994). In most
industrializing states, industrialists have
close ties with key bureaucrats, elected
officials or ruling parties which they use
to ensure that regulatory policies serve
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their interests. In return, the industrial-
ists often provide these bureaucrats
with a share of the profits, either through
political contributions or by making them
business partners (Bowie 1994; Budiman
1988; Chu 1994; Hutchroft 1994;
Weyland 1996). Intragovernmental
political struggles over the strength of
industrial pollution controls have favored
economic ministries over environmental
ministries, primarily because the former
are aligned with a class of industrialists
that have strong domestic political clout
(O'Connor 1994). In China and Tai-
wan, industries associated with the state
or with the ruling party constitute a large
proportion of pollution-intensive indus-
tries and are among the worst polluters
(Bachner 1993). These political factors
have enabled polluting industries to
avoid the imposition of stringent pollu-
tion requirements.

The thesis that low pollution re-
quirements are legitimate reflections
of social preferences for growth over
environmental quality confuses mar-
ket choices with political outcomes.
Economic notions of social waste-
absorptive capacity and the income
elasticity of demand for environmen-
tal quality hinge on an assumed market
for environmental services that docs
not actually exist. The empirical evi-
dence strongly suggests that popular
demand for industrial pollution abate-
ment develops quickly in rapidly
industrializing countries once assimi-
lative capacities of ecosystems have
been exceeded. The widely varying
requirements for pollution abatement
are therefore better explained by the
failure of political systems than by the
social preferences of the population as
a whole.

SUMMARY AND CONCLUSION

The idea developed by economists in
the 1970s that some countries' environ-
mental assimilative capacities, whether
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physical or social, would contribute to
their comparative advantage in pollu-
tion-intensive industries continues to
dominate international discourse on
pollution standards and trade. This
powerful paradigm has given rise to the
perception in the international trade
community that lax environmental
requirements in industrializing coun-
tries represent one more feature of
production specialization. Viewing the
issue exclusively through the lens of this
economic theory, state officials in the
OECD and multilateral institutions
have ignored the reality that political
institutions and forces, not the cu-
mulative social preferences of
populations, have been the primary
determinants of pollution levels in
industrializing countries.

As the evidence shows, the environ-
mental assimilative capacity argument
cannot bear the heavy weight placed on
it by the international trade community.
Even the most favorably endowed eco-
systems cannot disperse or absorb
enough pollutants to avoid serious en-
vironmental or human health
consequences. This paper has argued
against the assumption that high levels
of pollution in poorer countries reflect a
lower demand for environmental pro-
tection. Moreover, the empirical
evidence of social preferences in those
countries contradicts the generally ac-
cepted thesis that demand for control of
industrial pollution is income-elastic.
The environmental assimilative capac-
ity argument has obscured fundamental
issues of equity and efficiency regard-
ing the relationship between national
pollution requirements and interna-
tional trade. An international policy
that treats low pollution control stan-
dards as reflections of objective
differences among states encourages
massive inequality in access to clean
water and air, not only among nations
but also within them.
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The environmental assimilative ca-
pacity argument also has prevented
international bodies like the OECD,
the World Trade Organization and the
World Bank from recognizing that lax
requirements for pollution control tend
to distort national and international
markets. Economic theory suggests that
allowing industrial firms to operate with-
out paying the full costs of pollution
abatement constitutes a de facto sub-
sidy to those firms (Pearson and
Repetto, 1993).14 Since it causes pri-
vate costs to diverge from social costs, a
subsidy to an industry distorts price
signals, attracting an inefficiently large
amount of capital to that industry, and
causing overproduction of that good
(Siebert 1987; Schwartz and Harper
1972). When those firms that do not
internalize the costs of pollution abate-
ment export their goods, they gain an
artificial advantage over competing firms
in the international market, distort-
ing international trade as well.
Subsidies thus frustrate the system
of comparative advantage in interna-
tional trade by allowing the natural
advantage possessed by one country
in producing and exporting a good to
be offset by an artificial advantage
held by another country.

The environmental assimilative ca-
pacity argument anticipated and
welcomed advantages derived from
lower environmental costs as a contri-
bution to the system of comparative
advantage. But if an industry's lower
pollution control costs do not reflect an
objective difference in social production
costs, they constitute a distortion of
trade as well as an implicit subsidy
(Pearson and Repetto 1993). If virtu-
ally every rapidly industrializing country
has already used up its environmental
assimilative capacity, the international
trade system should recognize the
failure to regulate industrial pollu-
tion as illegitimate.



66

Recognizing that low requirements
for industrial pollution abatement dis-
tort trade does not necessarily mean
that governments can be compelled to
raise their pollution control require-
ments. The only way to pressure states
to maintain adequate industrial pollu-
tion standards would be to authorize
countries with higher pollution stan-
dards to levy "green countervailing
duties" on goods produced in countries
failing to enforce stringent stan-
dards. However, administering a
system of countervailing duties
without opening it to protectionist
abuse would be very difficult if not
impossible, as the history of US anti-
dumping laws suggests (Baldwin and
Moore 1991; Krueger 1992; Hudec
1996). Moreover, unilateral trade mea-
sures are ruled out as a policy option by
the 1994 Uruguay Round subsidies
code (GATT 1994) and have been
firmly rejected by OECD countries as
recently as 1994-95 (OECD 1995).

An international agreement on
common minimum standards for in-
dustrial pollution negotiated between
high standard countries and low stan-
dard countries would also ensure that
environmental externalities created
by industrial pollution are internal-
ized. Such an agreement appears quite
unrealistic given the almost certain re-
sistance of low standard countries and
the obvious reluctance ofOECD coun-
tries to provoke conflict over the issue.

Even if OECD countries and rap-
idly industrializing countries will not
agree to reconcile their differences in
industrial pollution standards, interna-
tional policy toward trade and
environment should focus on the need
to raise requirements for pollution abate-
ment where they remain very low. The
issue need not be defined in terms of
establishing a level playing field be-
tween high standard countries and
low standard countries for global trade
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in pollution-intensive goods. Low
pollution control requirements on
industry primarily victimize the
people of industrializing coun tries;
international institutions should
thus emphasize the excessive so-
cial costs of such low standards to
those countries as well as their
trade-distorting character.

One of the pressures holding back
progress in tightening industrial pollu-
tion requirements is the fear of some
governments that low-cost industries
would lose market share to competitors
in other low standard countries where
industry requirements have not been
tightened. Rapidly industrializing
countries might be willing to im-
pose more stringent requirements
on their pollution-intensive industries
if they did not have to worry about loss
of market share to countries with lower
standards. Therefore, a strong case ex-
ists for upward harmonization of
industrial pollution standards among
rapidly industrializing countries them-
selves, which would allow them to raise
their pollution standards without los-
ing competitiveness (Porter 1998).

International policy toward pollu-
tion standards and trade cannot aim
at harmonization between OECD
countries and rapidly industrializing
countries, nor can it force countries to
tighten their requirements for pollu-
tion abatement. However, it should
cease to embrace the environmental
assimilative capacity argument, which
justifies the failure of countries to
regulate industrial pollution. That ar-
gument, which suggests that tighter
controls over industrial pollution are
unnecessary and even undesirable,
could only be accurate for a period of a
few years. After that time, the full social
and environmental costs of unregu-
lated pollution begin to emerge. It is
long past the time to retire the envi-
ronmental assimilative capacity
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argument from the debate over pol-
lution standards and trade.
International policy toward trade and
the environment should confront the
realities of exhausted capacity and
widespread political failure to respond
adequately to popular demands for
protection from the impacts of indus-
trial pollution.

Notes
IOn Thailand, see H. Hettige 1996. On

Latin American countries, sec Margulis
1994; Bernstein 1993; Urquidi 1995. On
China, see Tyler 1994.

20n Korea, see Shin 1993; You 1995;
Eden 1996. On Argentina, see Atkinson
1996.

30n Korea, see Eden 1996. On Taiwan,
see Chi 1994, citing Taiwan EPA's statis-
tics for 1989. On the Philippines, sec The
World Bank 1989. On Argentina, see
Warford 1991. On Venezuela, see White
1991.

4 The Heckscher-Ohlin theorem has
been the most popular theoretical approach
to international trade theory and has been
presented as such in textbooks on interna-
tional economics for decades. See Leamer
1995. For examples, see Krugman 1988;
Kenen 1994.

'See GATT 1971; Majocchi 1972;
d'Arge and Kneese 1972; Siebert 1974;
Blackhurst 1974; Walter 1975.

"Sec, for example, the Gorton amend-
ment to the Clean Air Act of1990 and the
Global Clean Water Incentives Act, in
Congressional Record, J\1arch22, 1990; Con-
gressional Record, November 14, 1991.

7A thermal inversion occurs when a layer
of warm air settles over a layer of cooler air
that lies near the ground. The warm air traps
the cool air and prevents pollutants from
rising and dispersing.

HIt should be noted that a country's
capacity to assimilate non-persisent or-
ganic pollutants is not the same as its
capacity for assimilating persistent toxics.
Although high levels of river flow may
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provide some advantage in moving organic
wastes away from populated areas, they
increase the harm done by pcrsisten t toxics.
Such persistent toxics can only be assimi-
lated by accumulation in layers at the bottom
ofariverand can only be removed as sludge.
Low river flows increase the concentration
of such toxics, while a very high river flow
has a "scouring" effect that loosens the toxic
pollutants from the river bottom. That
moves the pollutants further down-
stream, exposing fish and other marine
life to the danger of bioaccumulation
and ultimately increasing the likelihood
of human ingestion of the toxics (Harris
1997).

YAlthough economists have devised
methodologies for gauging demand for
environmental services through collec-
tion of data on property values and other
market information or through ques-
tionnaires, these methods have not been
used as the basis for pollution control
policy formulation outside OECD coun-
tries (Markandya 1993).

IOSeea critical review of this and similar
studies in Stern, Common and Barbier
1996.

lIThe role of political power in such
encounters is conceded in Pargal and
Wheeler 1996.

120ne of the three examples of alleged
informal regulation cited by Pargal and
Wheeler is a case in Indonesia involving a
cement factory owned bya well-connected
businessman who voluntarily compensated
local people with small payments and tins of
evaporated milk everymonth. Butthe origi-
nal source of the report does not claim that
the compensation was the result of com-
munityprotest or pressure. On the contrary,
it makes it c1earthat agovernmentcommu-
nication satellite ground station's complaints
about the cement dust forced an expensive
move from the area. See Cribb 1990.

13InTaiwan, for example, conflicts over
polluting factories increased from an aver-
age of 14 per year during the last years of
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Martial Law (1980-87) to 258 per year by
1991 (Tang and Tang 1997).

14Most of the economists participating
in an 0 ECD workshop on subsidies and the
environmen t agreed that failure to internal-
izc environmental externalities does
constitute a "defacto type of subsidy." See
Runge and Jones 1996.
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The Effects of Parental Involvement on
12th Grade Achievement

NANCY BUCHANAN

Georgetown University

Stakeholders at all levels are focusing on how the family can help to support
schools in their pursuit of better academic achievement. This paper explores the
extent to which parental involvement is important for the achievement of twelfth
grade students. Given the increasing importance of the transition out of high school
into college, vocational training or the workforce, this focus is particularly salient.
Utilizing a nationally representative sample of public high school seniors in 1992,
this paper estimates the effects of various types of parental involvement on student
achieverncn t at the high school level. The study examines seven distinct measures
of in-home and at-school parental involvement, oriented in some cases toward
current schooling and in others toward future planning. No clear pattern emerged
when comparing the in-home and at-school measures. However, the three
measures of parental involvement dealing with a student's future plans (parental
preferences for educational attainment, discussion offururc plans, and participation
in a school program on future plans) were associated with amoderate, positive effect
on student test scores. The remaining measures were found to exert negative or no
effect on student achievement.

INTRODUCTION

From the federal to the local level, in-
creasing emphasis is being placed on
strengthening the family's role in edu-
cation. It is widely accepted that both
family behaviors and characteristics play
a cri tical role in the academic growth and
achievement of children, and schools
and families are increasingly seen as
partners in the education process. Many
quantitative and qualitative research
studies have found a positive relation-
ship between the involvement of parents
in their child's schooling and students'
academic achievement (Henderson
1987; Stevenson and Baker 1987;
Muller 1993; Schneider 1993; Ho Sui-
Chu and Willms 1996), while others
have found behavioral and emotional
benefits for students from parental in-
volvement (Khan 1996).

Because of these findings, key stake-
holders at all levels are focusing on how
the family can help support schools in
theirquestto better educate our nation's
youth. At the federal level, President
Clinton has embraced increased pa-
rental involvement in children's
schooling as a high priority for his
administration, incorporating the em-
phasis into the Goals 2000: Educate
America Act, as well as into Title I of
the Elementary and Secondary Edu-
cation Act. At the state level, legislation
to encourage more parental involve-
ment has taken multiple forms-from
school choice, charter school, and school-
based management initiatives to family
partnership and parental education
programs (Ballen and Moles 1994).

At the local level, schools arc
reaching out in greater numbers to
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parents, encouraging them to en-
gage their children in learning
activities in the home and involving
them in aspects of schooling that go
beyond the traditional areas of parental
concern. Many school systems across
the country involve parents in budget-
ing, staffing and curriculum decisions
through participation on school-based
committees, while others place empha-
sis on the more traditional parent
teacher organizations (PTOs) and
parent-teacher nights. Some parents
provide their support solely in the
home-reading to their children, help-
ing with homework and enforcing
rules. Finally, parental involvement
often takes the form of high expecta-
tions for children's achievement
(Lee 1993; Schneider 1993). Thus,
it is evident that parental involve-
ment is not a unidimensional issue.
Rather, it can be interpreted to
mean different things to different
people and can take myriad forms
with potentially distinct impacts on
student achievement. It follows,
then, that an optimal research ap-
proach might focus on identifying
which specific family processes and
behaviors can have positive impacts
on student achievement.

Because parental involvement is
often thought of as more important in
the early years of a child's education,
research has tended to focus more on
elementary and middle school years
(Henderson 1994; Stevenson and Baker
1987). However, given the increasing
importance of the successful comple-
tion of the high school program and the
transition from high school to college,
vocational training or the work force,
this paper focuses on the role of the
family during high school, a critical junc-
ture in students' lives. Disappointing
results from the current 41-nation Third
International Mathematics and Science
Study(TIMSS),inwhich US highschool
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seniors scored below the international
average in math and science, have added
urgency to this issue as educators,
policymakers and families seek to raise
achievement levels (Viadero 1998).

This study utilizes a nationally
representative sample of high school
seniors in 1992 to estimate the effects
of various types of parental involvement
on student achievement at the high school
level. As it is a multidimensional issue,
this paper attempts to differentiate the
effects of various forms of in-home and
at-school parental involvement, oriented
in some cases toward current schooling
and in others toward future planning.
The measures examined are parental
preferences for a teen's future educa-
tional attainment, parental preferences
for a teen's current academic behavior,
parent-child communication on current
school topics and on future plans, paren-
talestablishmentofrules, parental contact
with the child's school regarding aca-
demic-related issues and parental
participation in school programs on post-
high school plans. Holding constant a
variety of student, family and school
characteristics that are likely to impact
both parental involvement and stu-
dent achievement, this paper explores
the extent to which these unique di-
mensions of parental involvement can
positively influence high school stu-
dents' test scores.

Given that both parents and
schools face ever-increasing demands
on their time and resources, making
more effective use of parental involve-
ment is an important issue for parents
and policymakers alike. Parents must
make choices not only on the quantity
of time spent in support of their child's
education, but also on the methods of
support. Likewise, policymakers at the
state, district and school level are
faced with limited resources and
must decide how best to involve par-
ents in their child's education. The
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distinction among various patterns of
involvement is a critical one as the
nation attempts to improve the qual-
i ty of learning and the level of its
students' achievement.

BACKGROUND AND LITERATURE
REVIEW

Since the publication of the 1966
Coleman report, in which family back-
ground was found to account for a large
part of the variation in student out-
comes, much attention has been given
to the family-school connection. In the
past three decades this interest has
not waned. It has come to be ac-
cepted that families are critical to the
academic success of their children in
numerous ways.

Parental involvement has been de-
scribed as "a powerful enabling and
enhancing variable in children's edu-
cational success, rather than as
either a necessary or a sufficient
condition in itself for that success.
I ts absence eliminates opportunities
for the enhancement of children's edu-
cation; its presence creates those
opportunities" (Hoover-Dempsey and
Sandler 1995). Hoover-Dempsey and
Sandler highlight three methods
through which parental involvement
influences the academic outcomes of
children: modeling, reinforcement and
instruction. Through the modeling of
school-related attitudes and behaviors,
parents indicate that these behaviors
and beliefs are worthy of adult atten-
tion. Because children usually regard
their parents with respect or as a source
of power, this theory predicts that chil-
dren will emulate these behaviors and
attitudes. Parents are also thought to
influence their children's learning by
reinforcing those specific behaviors
that support academic achievement
through rewards, attention or praise.
The theory of reinforcement predicts
that children will respond by continu-
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ing to emphasize these behaviors. Fi-
nally, parents can influence
achievement through direct instruc-
tion, either of a closed-ended form
(e.g., orders, drills, requests for the
right answer) or an open-ended form
(e.g., questions about how answers
were found or could be found, re-
quests to plan and explain).

Prior Research
Many qualitative and quantita-

tive research studies have examined
the influence of parents on their
children's achievement. Certain pa-
rental behaviors have been found
to have a positive and significant
effect on student achievement
while other behaviors were found
to be negatively associated with
student achievement (Astone and
McLanahan 1991; Furhmann, Keith
and Reimers 1987; Henderson 1987;
Stevenson and Baker 1987; Muller
1993; Schneider 1993; Ho Sui-Chu
and Willms 1996; Dornbusch et al.
1987). This implies a sensitivity of
outcomes to the manner in which
parents get involved.

While there have been a host of
small-scale qualitative studies, this re-
view of past research will focus on five
large-scale quantitative studies of pa-
rental involvement that deal with
middle and high school students.
Two-Fehrmann, Keith and Reimers
(1987) and Astone and McLanahan
(1991)-examined the effects of pa-
rental involvement on high school
students utilizing the US Department
of Education's High School and Be-
yond data set. Fehrmann, Keith and
Reimers created a composite of five
student-directed questions about
whether parents know their child's
whereabouts and activities, how
much each parent influences post-
high school plans, and whether each
parent keeps close track of progress in



school. Holding constant family and
student characteristics, they found
that this measure of at- hom~ paren-
tal involvement was positively related
to student grades. The indirect ef-
fects of parental involvement through
time spent helping with homework or
watching television with their chil-
dren were negligible.

Astone and Mcl.anahan simulta-
neously examined four student-perceived
measures of at- home involverncn t-par-
cnts' aspirations, parent-teen
communication, monitoring of
progress, and general supervision-
and found all four to be significantly
and positively related to maintenance
of a B-/C+ average. Parents' aspira-
tions, mothers' monitoring of progress,
and general supervision were also
positively related to the completion
of high school.

Three other studies examined
samples of eighth graders from the
National Education Longitudinal
Study (NELS). Muller (1993) found
that several elements of parental in-
volvement had statistically significant
effects on eighth grade student test
scores. Specifically, parents talking
with their child about current experi-
ences is strongly associated with
higher test scores, as is whether a
child is enrolled in an extra music
class. However, measures of at-school
involvement (PTO participation and
volunteering at the school) were not
statistically significant.

Keith et al. (1993) found that,
holding family background and prior
achievement constant, each standard
deviation increase in parental involve-
ment (a composite measure that
includes educational aspirations, par-
ent-child communication, amount of
structure in the home and parent
participation in school activities)
leads to a 0.287 standard deviation
increase in eighth grade achieve-
ment-an effect they consider to be
substantial. The effect held when
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breaking down achievement into four
subject areas, with mathematics and
social studies most strongly affected.

Ho Sui-Chu and Willms (1996)
examined four types of involvement:
home discussion (about school pro-
grams or activities), home supervision
(monitoring of time or homework),
school communication (initiated by
parents or by school) and school par-
ticipation (volunteering at school or
participating in a PTO). They found
home discussion to have the stron-
gest positive effect on reading and
mathematics achievement. School
communication, on the other hand,
was found to exert a smaller, negative
effect on achievement, while no ef-
fect was seen for home supervision.
Levels of at-school involvement had
only a limited effect on reading and
virtually no effect on mathematics
achievement.

The current study expands upon
the available body of research in three
critical ways. First, the study focuses
on the least studied of school levels,
high school, utilizing a well-respected
and significant data set. Second, this
study examines the independent ef-
fects on achievement of three specific
measures of parental involvement re-
garding the high school senior's
future. Third, this study incorporates
a broader array of parental involve-
ment variables than in prior research,
differentiating parental involvement
into seven more exhaustive and dis-
tinct clements.

Educational Level of Student
As mentioned previously, paren-

tal involvement is generally thought
not only to be more prevalent but also
more critical for younger students.
Thus, the majority of the research
focuses on elementary and middle
school students, leaving the dynam-
ics of parental involvement at the
hJe;h school level less well understood
(Henderson 1994). Furthermore, in-
volvement is often thought to be
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easier for parents with younger chil-
dren. Younger children tend to be
more eager for parents' attention to
them and their schoolwork. For ex-
ample, as children mature into
adolescence, their desire for overt
parental attention is lessened, and
they become more peer-oriented
and independent. The challenge,
then, becomes finding the devel-
opmentally aPEropriate types of
involvement (Hoover-Dempsey
and Sandler 1995). For adolescent
students facing decisions regarding
their future, parental involvement
that includes post-high school plan-
ning may be particularly important.

Definition of Parental Involvement

The important aspects of parental
involvement vary with the level of
schooling. The role of parents in their
teen's transition from high school is
obviously more important at the high
school level than at the elementary
level, for instance. However, only one
study of high school students
(Fehrmann, Keith and Reimers 1987)
included any measure of the parental
role in students' future planning. This
measure (how much parental influ-
ence each parent has on post-high
school plans) was not examined in-
dependently, but rather as part of a
composite measure which included
questions on current schooling. Thus,
its independent effect on achieve-
ment cannot be determined. In an
effort to capture this potentially im-
portant motivation for success in high
school, this study specifically includes
two composite measures of active
parental involvement in their teen's
future planning-discussions with
teen and participation in school pro-
grams-as well as parental preferences
for future educational attainment.
One of the key intentions of this
study is to help shed more ligh t on
the role parents can play at this
crossroad in teenagers' lives.

The current study builds on prior
research by differentiating the di-
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mensions of parental involvement into
seven more complete and distinct ele-
ments. This differentiation is
important for several reasons. First,
this approach recognizes that par-
ents can get involved in a multitude
of ways, and that these methods may
exert -different levels of influence o~
a student's motivation and, hence,
achievement. Second, the policy im-
plications vary across the different
dimensions of parental involvement
(Muller and Kerbow 1993). For ex-
ample, efforts to encourage parents
to increase communication with their
children in the home will obviously
differ from efforts to bring more par-
ents to school programs. For these
reasons, the building of more distinct
constructs of parental involvement
than used in previous studies is a
more useful and informative ap-
proach.

POLICY RELEVANCE

The issue of parental involvement
has come into the limelight of educa-
tional reform in recent years.
Policvmakers at all levels have em-
phasizcd the need to involve parents
in their children's education to a far
greater degree. In 1994, President
Clinton incorporated this belief into
the Goals 2000: Educate America
Act, which called for efforts to "pro-
mote partnerships that will increase
parental involvement and participa-
tion in the promotion of the social,
emotional and academic growth of
children."! As part of the legislation,
the Department of Education initi-
ated a grassroots Family Involvement
Partnership for Learning, comprised
of over 100 educational, parental,
business, community and religious
organizations across the nation. In
addition, the Department has funded
parental information and resource centers in
28 states in an effort to support parents by
enhancing their parenting skills and
knowledge and by strengthening col-
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laboration between parents and pro-
fessionals to meet children's needs.
The federal government's encourage-
ment and the acceptance at the local
level of efforts to involve parents
heighten the need to understand which
specific parent actions can benefit
students most.

There are several critical reasons
why this emphasis on the parental role
in children's learning should extend to
the high school level. Technological
changes in the workplace and an in-
creasingly competitive global economy
have escalated pressures on American
workers to be literate, numerate and
adaptable (Mare 1995). Workers with
higher scores on the Armed Services
Vocational Aptitude Battery (ASVAB)
earn more and are unemployed less
than workers with lower scores;
there is also a wage payoff for older
workers and lower unemployment
for younger workers. Further, little
progress has been made in the num-
ber of students mastering the top
levels of proficiency in math and
science, and large gaps in achieve-
ment still remain between races
(Decker, Rice and Moore 1997).
This issue has taken on increased
saliency and visibilitywith the pub-
lic release of the disappointing
results of the TIMSS study.

Thus, any manipulable variable
that could influence a student's
learning is worthy of study. Paren-
tal involvement is such a variable.
Parents can be assisted in how best
to support their child's learning-
whether through encouragement
and communication, assistance or
planning; teachers can be taught
how to encourage parents to sup-
port the learning that occurs in their
classrooms; and schools can imple-
ment programs to achieve this.
Findings on the dynamics of the
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relationship between various forms
of parental involvement and stu-
dent achievement can help guide
decisions in planning parental in-
volvement programs and activities.

CONCEPTUAL MODEL

As previously mentioned, this paper
attempts to differentiate the inde-
pendent effects of distinct forms of
parental involvement on twelfth
grade student achievement, holding
constant a number of background
student, family and school character-
istics. Each of these parenting practices is
hypothesized to have influence on stu-
dent academic achievement. Figure 1
provides the basic conceptual model un-
derlying the statistical analyses.

DATA AND ME'mODOLOGY

Data Source and Background
This paper employs data from the

NELS of 1988 and its second (1992)
follow-up survey. Conducted by the
National Center for Education Statis-
tics (NCES) and utilizing a two-stage,
stratified sample design, the base year
study surveyed a nationally represen-
tative random sample of over 25,000
eighth graders and their parents, teach-
ers and school administrators. The
intent was to provide information on
student achievement and development
over time, as well as the school, family
and classroom characteristics that in-
fluence them. A subsample of the base
year's students were followed and re-
surveyed in 1990 and 1992 in their
sophomore and senior years, with ad-
ditional freshening of the sample in
each year to maintain a representative
cohort. Surveying was conducted via
written questionnaire, with students
also taking a cognitive test. The second
follow-up comprised all of the elements
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Figure 1. Conceptual Model

of the base year, while the first follow-
up comprised all but the parent survey.

Extensive parent and family back-
ground data are available for both the
base year and the second follow-up, as
are multiple measures of student achieve-
ment and motivation. The sample is large
enough to capture multiple dimensions
of parental involvement among the fami-
lies represented, as well as broad variation
in student achievement. However, there
are two notable limitations to the data.
First, data on individual parental in-
volvement in governance and policy at
the school site is limited. Second, no
parent information was obtained during
the students' sophomore years. Both
would have been useful in getting a
broader picture of parental involvement
over time. These limitations should
be kept in mind when planning
future research.

Parental Involvement Variables
ELS asks parents an extensive array

of questions. To capture the most infor-
mation, it is useful to combine multiple
questions into composite dimensions of
parental involvement. Building on the
method of Ho Sui-Chu and Willms
(1996) and Keith et al. (1993), con-

structs that capture distinct facets of
parental involvement are created on the
basis of prior research and theory. The
variables are comprised of between one
and three questions asked directly of
parents regarding their child's twelfth
grade school year. Table 1 (on p.84)
shows the breakdown of questions used
to create each measure.

Correlations among the parent in-
volvement variables revealed none to
be very highly correlated with another,
indicating that they were, in fact, mea-
suring distinct aspects of involvement.
Correlations were all positive and ranged
from .05 to .37. The two highest corre-
lations were between communication
on school topics and communication on
post-high school options and between
participation in a school event and con-
tact with the school. The former appears
logical as both deal with how much
communication there is between par-
ent and child. It seems likely that paren ts
who talk to their children about what is
going on in school might also discuss
post-graduation options. Likewise, both
contacting the school and participating
in a school-sponsored program require
a certain degree of pro-activeness on
the part of the parent-a parent willing
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to contact the school might be more
willing to go to the school.

The relatively weak correlations be-
tween the measures implies that a
parent's use of one method of involve-
ment does not necessarily mean that
other methods will be utilized. Hoover-
Dempsey and Sandler (1995) argue that
parental decisions on how to become
involved are based upon a complex inter-
action of parental characteristics and
circumstances. They believe parents
become involved in children's school-
ing because they perceive the parental
role to include this behavior, they have
a personal sense of efficacy for helping
children with schooling, and they per-
ceive opportunities from the school or
child to do so. Their choice of specific
types of involvement is then affected
by their perceived knowledge and skills
and their other obligations. Thus, the
mix of methods of involvement will
likely differ among individuals. (See
Appendix A for a detailed description
of how parental involvement measures
were composed.)

Parental involvement is differenti-
ated in Table 2 (on P: 85) into "high" or
"low" on each of the seven components
in order to compare test score means of
children with highly involved parents
to the test score means of the other
children. As Table 2 indicates, there
are visible and, in some cases, large
differences between the test scores of
students whose parents are highly in-
volved and those whose parents are
not. It appears that high involvement is
associated with high test scores across
the four subjects for six of the seven
measures, the exception being the es-
tablishment of rules which appears to
be negatively related to achievement in
the four subjects.

Dependent Variables
Models were run with four separate

outcome variables measured in 1992:
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achievement test scores for mathemat-
ics, reading, science and history. These
cognitive tests were intended to mea-
sure the skills acquired by students by
the time the test was administered. All
students received the same history and
science tests in 1988, 1990 and 1992,
but these tests differed by year to re-
flect increased learning across the four
years. In the NELS base year, 1988, all
students were administered the same
mathematics and reading tests. In the
1990 and 1992 follow-up years, how-
ever, NELS administered multiple
mathematics and reading test forms
based upon students' demonstrated
ability levels. This paper uses the Item
Responses Theory (IRT) test scores.
Because the administered tests varied
in difficulty, the IRT scoring method
allows for comparability across these
different test difficulty levels. IRT ana-
lyzes the pattern of correct, incorrect
and blank responses on a given test, as
well as whether each item on a test is
difficult, whether the answer options
are easy to discriminate from one an-
other and how easy guessing would be.
Each student is placed on a continuous
scale of ability, and scores then can be
estimated for how many correct re-
sponses a student would have given if
all of the questions in the total item pool
for that subject had been answered.
These scores are recommended for
cross-sectional studies.

Descriptive statistics for all of the
independent, dependent and back-
ground variables included in the
regression models arc reported in Ap-
pendix B. Unless otherwise noted, all
variables refer to 1992, the student's
senior year of high school. As the data
in Table B.1 indicate, there is a sub-
stantial range in both the test score
outcomes as well as the parental in-
volvement variables.
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Analytic Strategy
The analyses are based on single

equation models in which student
achievement is a function of both pa-
rental involvement and a set of control
variables chosen because of their sig-
nificance in prior research. Given the
cross-sectional nature of the data and
the continuous scale of the outcome
measures, least squares regression
techniques are employed to build a
series of models with four separate
measures of student outcomes-read-
ing, math, science and social studies
test scores. For each of the dependent
variables, a two-stage least squares
(2SLS)regression model is employed
using the independent variables of in-
terest, exogenous control variables and
tenth grade student test scores. This
method is utilized to control for pos-
sible measurement error in the tenth
grade test scores. In the first stage,
tenth grade test scores are regressed in
each of four subjects on twelfth grade
parental involvement, eighth grade test
scores, and the vector of twelfth grade
background variables. In the second
stage, each outcome measure is re-
gressed on the same background
characteristics, parental involvement,
and the appropriate predicted prior
achievement measures. The standard
errors are corrected using the 2SLS
procedure. In all models, means are
imputed for missing values and a vari-
able flagging such cases is included
throughout.

FINDINGS

The results from this empirical exami-
nation are mixed, supporting positive
effects for some measures of parental
involvement, but negative or no effects
for others. The three measures of pa-
rental involvement dealing with a
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student's future situation were posi-
tively related to student test scores
with moderate and, in some cases,
large effect sizes across subjects.
Three present-oriented measures-
parental preferences for academic
behavior, establishment of rules and
contact with the child's school-were
found to be negatively related to stu-
dent achievement with small to mod-
erate effects. The final measure, com-
munication on school topics, was
found to exert a small and insignifi-
cant influence on student achieve-
ment in all four subjects. Of the four
subjects, math appears to be the most
sensitive to parental involvement and
history the least sensitive. Table 4
provides the estimated effects, stan-
dard errors and significance levels of
all parental involvement measures for
each subject. 2

The overall fit of each of the models
is strong, explaining 53 percent of the
variation in twelfth grade history
scores, 57 percent for science scores,
60 percent for reading scores and 79
percent for math scores. Note that
the sample sizes for regressions of
math, reading, science and history
test scores vary slightly, because of
differences in the number of missing
test scores by subject. It should also
be noted that the coefficient estimate
on a variable flagging cases with miss-
ing data on any of the independent
variables was negative and statisti-
cally significant in the math (-0.92)
and reading (-0.41) models. Caution
should be used when interpreting
these results as the cases with the
missing values appear to differ from
the remaining cases. However, it
should also be noted that the coeffi-
cient estimates for the parental in-
volvement variables did not change
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Table 1: Selected Items for Parental Involvement Composite Variables

Parental preferences for academic
behavior

Parent-child communication on
school topics

Establishment of rules

Contact with school regarding
academ ie-related issues

How important is it that a teenager tries
hard to succeed? is interested in how and
why things happen? is a good student?
(0-4 scale; O=not very, 4=extremely)

How frequently during the past two years
have you or your spouse/partner talked with
your teenager about selecting courses or
programs at school? school activities or
events of particular interest to your
teenager? things your teenager has studied
in class?
(0-2 scale; U=never, l=sometimes, 2=often)

Are there family rules that are enforced for
your teenager about maintaining a certain
grade average? doing homework? attending
school regularly?
(range 0-3 for number of areas with rules)

Since your teenager's school opened last fall,
how m any times have you or your
spouse/partner contacted the school about
your teenager's academic program for this
year? about your teenager's plans after
leaving high school? about your teenager's
course selection for entry into college,
vocational or technical school after leaving
high school?
(scale of 0-4 or more times)

Paren tal preferences for future
educational attainment: some post-
high school education; college degree;
or graduate degree

Parent-child communication on
future plans

Participation in school program on
post-high school plans

How far in school do you want your
teenager to go?

How frequently during the past two years
have you or your spouse/partner talked with
your teenager about plans and preparation
for the ACT, SAT or ASVAB? about
applying to colleges or other schools after
high school? about specific jobs your teens
might apply for after high school?
(range 0-3 for number of options discussed)

Since this past fall, did you or your
spouse/partner attend a program on
educational opportunities after completing
high school? a program on financial aid for
colleges, universities or vocational schools or
technical schools? a program on
em ploym en t and career opportunities?
(O=did not attend a program; l=did attend)
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Table 2: 1992 Test Score Nbms tr ''HigblLoW' 1992 Parentallnvo1:verrent (n=7015)

Schooling preferences
"high" (n=5543) 51.43 34.85 24.41 35.76
"low" (n=1472) 40.02 27.66 20.61 31.94

Academic behavior preferences
"high" (n=6548) 49.14 33.43 23.64 34.99
"low" (n=467) 47.62 32.07 23.18 34.60

Comrrunication on school topics
"high" (n=6560) 49.33 33.57 23.74 35.07
"low" (n=467) 44.75 30.09 21.76 33.41

Comrrunication on future plans
"high" (n=6681) 49.40 33.56 23.75 35.07
'1eMi' (n=334) 41.78 28.% 20.86 32.71

Establishrrent of rules
"high" (n=6256) 48.91 33.25 23.54 34.CXl
"low" (n=759) 50.09 34.13 24.23 35.44

Contact with school
"high" (n=4212) 49.23 33.60 23.75 35.13
"low" (n=2803) 48.74 32.% 23.40 34.71

Participation in school program;
"high" (n=3145) 52.09 34.95 24.62 35.88
"low" (n=3812) 46.60 32.07 22.79 34.22

substantially when the missing case
flags were removed, nor did they
change substantially when models
were estimated without cases missing
data. Results did not differ in direction
or significance and only moderately in
size for the variables of interest. While
the cause of the missing values cannot
be determined from this study, it is
possible that parents of students do-
ing particularly poorly in school may
have chosen to skip more questions
than other parents.

Before reporting the findings on
the parental involvement measures, it
is worthwhile to briefly mention the
family, school and student character-

istics included in the models. All were
included to mitigate the possibility of
biased effect sizes due to omitted vari-
ables. An important variable to include
is a measure of prior student achieve-
ment. Predicted tenth grade test scores
are highly significant and large across all
four subject areas; when omitted from
the models, other variables, including
parental involvement, incorrectly cap-
ture the effects of prior achievement on
test scores. Two measures of 1988 pa-
rental involvement-attendance at
PTO meetings and communication
with the child about school-are in-
cluded to help isolate the effect on
achievement of twelfth grade parental
involvement from that of prior involve-
ment. Both measures are very small and
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Table 3: &timated FEects ofParentl1lnvolvemnt on 1992 IRf
Achiecerrent Tests

Preferences for educational
attainrrent
(1) sorre voc edImllege 0.00 -l.W 0.39 0.42t

(0.43) (0.42) (0.28) (0.25)

(2) mllege degree 3.73*** 1.4~ 1.84*** 1.7?
(0.42) (0.41) (0.27) (0.25)

(3) graduate degree 4.84*** 2.31*** 2.4(F 2.4?
(0.43) (0.42) (0.27) (0.25)

Preferences for current academe -0.33* -0.27 -0.10 -0.19*
behavior (0.13) (0.13) (0.00) (0.08)

Corrnunication on current -0.00 -0.01 -0.12 -0.19*
school topics (0.18) (0.18) (0.12) (0.08)

Corrnunications on post-high 0.63*** 0.41** 0.18t 0.10
school plans (0.15) (0.14) (0.00) (0.00)

Establishrrent of rules -0.25** -O.2r* -0.26*** -0.19***
(0.08) (0.08) (0.05) (0.05)

Contact wth school -0 ..54*** -O.2W"* -0.23*** -0.14**
(0.08) (0.08) (0.05) (0.05)

Participation in school program 1.33*** 0.44** 0.6~ 0.4?
(0.16) (0.16) (0.10) (0.00)

***p<.OOl,**p<.Ol, *p<.05, t p<.10
Standard errors in parentheses
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parent involvement remain strong
even after the inclusion of early in-
volvement. See Appendix B for a
detailed description of the estimated
effects of all control variables.

Parental Preferences for
Educational Attainment

Are parental preferences for their
children's educational attainment related
to student achievement? Students whose
parents expect their child to attain a
college or graduate degree have higher
test scores, on average, than children
whose parents expect their child to achieve
at mosta high school diploma. This effect
holds across the four subject areas, with
the strongest impact in math. On aver-
age, a studentwho is expected to graduate
from college will answer correctly 3.73
more questions on the math achieve-
ment test, 1.49 more in reading, 1.84
more in science and 1.73 in history than
a student expected to have only a high
school degree or C ED. The effect is even
stronger for students whose parents ex-
pect them to complete a graduate degree.

Parental Preferences for Academic
Behavior

Unlike the previously discussed mea-
sure of involvement, parental behavioral
preferences (defined as the degree of
parental bcliefin the importance of being
a good student, of being interested in
how and why, and of trying hard to
succeed) appear to have a negative rela-
tionship with student achievement. The
effect is small across all four subjects and
significant in all but science. A one stan-
dard deviation change in parental
behavioral preferences is associated with
a 0.15 drop on the reading achievement
test score, a 0.11 drop in history and a
0.19 drop in math.

Parental Communication 011

Current School Topics
Perhaps the most counterintuitive

finding of this study is regarding parent-
child communication on school topics.
Results indicate very little effect. Coeffi-
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cient estimates are negative, very small
and insignificant across all four areas.

Communication on Post-High
School Plans

The discussion of post-high school
plans (SAT, college, employment) is
found to have a moderate positive influ-
ence on student achievement in math
and reading and little effect on science
and history scores. An additional area
discussed was associated with only a
small positive change in test scores for
science and history, but was associated
with moderate changes for reading (0.41)
and math (0.63). On average, a one
standard deviation change in discussions
of future plans is associated with a 0.35
increase in the estimated number of cor-
rect math answers, a 0.22 increase for
correct reading answers and negligible
increases for science and history.

Parental Establishment of Rules
Is the parental establishment of rules

related to student test scores? Results
indicate that the establishment of family
rules regarding homework, school atten-
dance and CPA is negatively associated
with student test scores; that is, the more
rule areas established, the lower the test
scores. On average, the establishment of
rules in an additional area is associated
with a 0.25 decline in correct answers on
the math test, a 0.27 decline in reading,
a 0.26 decline in science and a 0.19
decline in history, holding all else con-
stant. Declines are similar in size for a one
standard deviation change in the vari-
able.

Parental Contact with School
Does parental contact with a teen's

school regarding the academic program,
course selection or teen's plans after high
school have an effect on student achieve-
ment? This measure of parental
involvement appears to exert a negative
effect on student achievement across
the four subjects. The coefficient esti-
mates range from a significant though
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small -0.14 in the history model to a
substantial -0.54 in the math model.
Holding all else constant, an increase of
one standard deviation for parental con-
tact is associated, on average, with a
0.55 decline in estimated correct math
answers, a 0.29 decline in reading an-
swers, a 0.23 decline for science and a
0.14 decline for history.

Parental Participation in School
Program

Is parental participation in a school
program on students' plans after high
school associated with higher student
achievement? Results indicate that this
participation by parents has a moderate
to large effect in all four subject areas.
The relationship is strong for all four
subjects, with increases of 1.33 answers
for math, 0.65 for science, 0.44 for
reading and 0.42 for history. This means
that, on average, students whose par-
ents participate in a school program on
their post-high school options have
higher test scores than students whose
parents do not participate.

DISCUSSION

The primary focus of this paper is to
examine if and how specific parenting
practices influence student achieve-
ment for twelfth grade students. First,
this empirical study supports the notion
that parental involvement is not a uni-
dimensional issue; various definitions
of parental involvement result in quite
unique and independent effects on
achievement. I t is also clear that there is
a role for parents to playin their children's
achievement and that home- and
school-based actions which are taken
or not taken by parents can impact
the academic success of a child. While
the size of some of the effects may
seem small, in combination they could
be substantial. Interestingly, for
twelfth grade students, some types of
parental involvement appear to have
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negative effects while others are
positive-a finding that again sup-
ports this study's definition of
parental involvement as a multidi-
mensional construct.

The delineation between paren-
tal involvement with a present
orientation and involvement with a
future orientation emerges as particu-
larly important for these high school
students. Specifically, the positive in-
fluence of parental preferences for future
educational attainment, communication on
post-high school plans, and participation in
a school program on future options indicate
that parents can play a role in this critical
period in teens' lives. Parental focus on these
three types of involvement could all indicate
to teens that parents believe in their poten-
tial to succeed. This knowledge could then
motivate students topcrform betterin school.
A student whose parent expects a col-
lege degree instead of just a high school
diploma, attends a program on post-
high school options, and increases
discussion of the child's future by one
standard deviation will, on average, see
an increase in math scores by 5.49
correct answers or, alternatively, a
0.39 standard deviation increase in math
achievement. This is a substantively impor-
tantchange given that mean math scores
increased by 4.20 correct answers from
1990 to 1992. This finding is particu-
larly noteworthy in light of recent
concern over low math and science test
scores among US high school students.

The finding that parental school
contact is negatively associated with
student achievement has several pos-
sible explanations. Contact with a school
regarding a student's specific perfor-
mance or attendance has been found in
prior research to be negatively associ-
ated with student achievement. This
study attempted to address this by de-
fining parental contact in a more posi tive
ligh t, steering clear of the type of con tact
that might be construed as "negative."
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For instance, rather than examine pa-
rental contact with the school regarding
the specific academic progress of the
child or the attendance record, this vari-
able included more positive measures of
contact, such as parental contact re-
garding the overall school program."
However, there appears to be a similar
dynamic at work regardless of how one
defines "contact." It could be that par-
ents who are accustomed to contacting
the school over performance and atten-
dance issues are the same parents who
con tact it for other reasons and that they
have children who do poorly in school.
It may also be that parents of the best
students did not feel the need to contact
the school regarding these issues. An
alternative explanation is that adoles-
cents react negatively to their parents
contacting the school for any reason,
feeling that parents are interfering in
some way or trying to exert too much
control over this area of their lives. A
final alternative is that "positive" rea-
sons for contact may in fact be negative
and associated with poor academic per-
formance. For instance, contact
regarding school programs or college
prep classes may actually be complaints
about their inadequacy.

The negative relationship of paren-
tal behavioral preferences to student
achievement seems, at first,
counterintuitive. However, it could be
that teens perceive their parents' high
expectations as pressure and react nega-
tively in order to assert independence.
The result could be that the more de-
manding an expectation is, the less
likely it is to produce the desired positive
results. In addition, parental prefer-
ences for educational attainment may
incorporate the "positive" side of ex-
pecting a child to be a good student and
work hard, as these qualities are an
integral part of achieving high levels of
education. Thus, one should not con-
clude that these preferred behaviors
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(trying hard, being a good student and
being interested in how and why) are
unimportant or even detrimental.

A third element of parental involvement
in education--establishment of rules-was
found to have a negative relationship with
student achievement. Parents may estab-
lish strict rules because the student is doing
poorly and not improving. Alternatively,
it may be that parents who have more
rules elicit the opposite of the desired
response-rebellion on the part of the
adolescent, by challenging the author-
ity of the parent and focusing less on
schoolwork. Thus, the resulting scores
would be lower.

There could, then, be similar forces
at work in all three of the parental
practices found to be negatively associ-
ated with student achievement. That
is, setting very high expectations of
schooling behavior, establishing rules
about academics, and contacting the
school could almost be viewed as a
continuum of parental control. As Ursula
Casanova notes, there are parents who
are "controlling" and want to exercise
their power over all aspects of a child's
learning and school experience (1996).
Holding constant background charac-
teristics, a unit increase in each of these
three methods of involvement decreases
math scores, on average, by 1.13 an-
swers. This is a substantive change; in
terms of standard deviation units, a one
standard deviation change in these three
areas would decrease math scores by
0.98 correct answers or a 0.07 standard
deviation decrease. While this is nearly
one quarter of the 4.2 unit change in
mean math scores between 1990 and
1992, it should be noted that the com-
bined effect is smaller for these three
practices than for the three associated
with post-high school plans.

The lack of significant results for
parent-child communication on school
topics might be seen as troubling. Re-
search has consistently found this aspect
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of parental involvement to be one of the
strongest positive influences on stu-
dent achievement. However, it must
be remembered that the models control
for discussion of post-high school
plans." Because high school seniors
face a major life change at the comple-
tion of the school year, parent-teen talk
of possible next steps may be of more
importance for student motivation and,
hence, achievement than discussions
of school activities or courses. Parental
involvement should be "developmen-
tally appropriate." (Hoover-Dempsey
and Sandler 1995) Communication
for high school seniors should focus on
their transition out of high school rather
than on current school topics.

SUGGESTIONS FOR FuRTHER
RESEARCH

Several ideas for future research
emerged from the limitations and results
of this study. As mentioned previously,
the NELS data lack measures of the
most active type of school-based in-
volvement-participation in policymaking
and governance. Because many reform
efforts emphasize this type of involve-
ment, future research should attempt to
measure the impact of individual par-
ents' participation in these activities, not
only on their own children's achievement
but also at the school level, as such in-
volvement may influence all students at
a school. Additionally, longitudinal stud-
ies that examine parental involvement
over a number of years might provide a
better picture of how the influences of
various forms of parental involvement
change over time.

CONCLUSIONS

What are the implications forparents, schools
and policymakers? First, parents can take
heart, because this study supports the idea
that parents can actively help to positively
influence their child's achievement levels.
Interestingly, both home and school in-
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volvement appear to offer avenues for pa-
rental support of increased achievement.
Parents should also be aware that student
achievement is sensitive to the type of
parental involvement chosen-that is, the
way in which a parent gets involved does
matter. It appears from this study that
parental practices focusing on a teen's
future are the most appropriate for this
age group and can have the most posi-
tive influence on achievement.

Second, school administrators and
teachers should encourage parents to
be actively involved both in the home
and at school in helping students make
the critical transition out of high school.
They might also help parents to find the
most developmentally appropriate forms
of involvement for their teens. For in-
stance, administrators could increase
the offerings of school programs on post-
high school preparations or opportunities
and could enhance efforts to inform
parents of such programs.

Third, policymakers should continue
to emphasize the importance of paren-
tal involvement but should broaden
their focus beyond elementary school to
include high school students. This is
particularly relevant now, as worrisome
results from the recent TIMSS study
have focused the spotlight on high school
achievement levels. On the other hand,
policymakers must be cognizant of the
fact that parental involvement is not a
panacea and should be but one element
of a broad educational reform plan.

APPENDIX A: ExPLANATION OF
THE CREATION OF PARENTAL
INVOLVEMENT MEASURES

An effort was made to capture seven
distinct forms of parental involvement,
representing involvement in the home and
at school, aswell as that oriented toward the
present and future. Selection of items to
include in the parental involvement mea-
sures was based upon several criteria. First,
high parent response rates were necessary
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for accurate estimates. Second, only items
that were related to academics were cho-
sen. For example, the survey asks a
series of twelve questions on how im-
portant certain behavioral qualities arc
to parents. Three were chosen to make
up the behavioral preferences compo-
nent of parental involvement (trying
hard to succeed, being a good student
and being interested in how and why)
because of their academic focus. Like-
wise, the communication on school
topics component utilized information
only from the three questions directly
related to school.

Parental Preferences for
Educational Attainment

Three dummy variables were cre-
ated to capture the level of schooling
desired by the parent: some vocational
education or college; college degree;
and graduate degree. The reference
category is high school diploma.

Parental Preferences for Academic
Behavior

Original questions were coded on a
1 to 5 scale of im portance, with higher
numbers representing greater impor-
tance. Three questions were chosen:
importance of teen trying hard to suc-
ceed; being a good student; and being
interested in how and why. They were
recoded to a 0 to 4 scale (Oe not impor-
tant). Parents missing responses on
two or more questions were treated as
missing. Responses were summed
across the three questions and then
divided by the number of questions
answered. Thus, a mean score on a
scale of 0 to 4 is obtained for each
parent in the new variable.

Communication Oil School Topics
Original questions were coded on a

1,2,3 Likert scale, representing never,
sometimes and often, respectively.
Three questions were chosen: discuss
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with teen selecting courses; school ac-
tivities; and subjects studied. They were
recoded to a 0, 1,2 scale with Oe ncvcr,
1=sometimes and 2=often. The same
method used for behavioral expecta-
tions, as discussed above, was used to
create a mean score for each parent.

Communication Oil Post-High
School Plans

The original questions were: discuss
with teen plans to take SAT/ACT;
applying to college; and jobs teens migh t
apply for. They were coded on a 1,2,3
Likert scale, representing never, some-
times and often, respectively. For each
question, a dummy variable was cre-
ated, giving parents who discussed
sometimes or often a 1 and others a O.
Parents who did not answer at least two
of the three questions were treated as
missing. These three dummies were
summed to create a variable with a
scale of 1-3 for number of options/
topics discussed.

Parental Establishment of Rules
Three questions regarding rules were

asked on NELS: Is there a family rule
about maintaining CPA; about doing
homework; and about attending school
regularly? These questions were
recoded to O=no or doesn't apply and
l=yes. Parents who did not answer at
least two of the three questions were
treated as missing. The three questions
were then summed to create a new
"rules" variable that ranged from 1-3 for
the number of areas with rules.

Parental Contact with a Teen's
School

Three questions were chosen regard-
ing contactata child's school: how often
did parent contact school about aca-
demic program; college prep course
selection; and teen's plans after high
school. They were originally coded
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1=never, 2=1-2 times, 3=3-4 times
and -l=morc than four. These were
recoded as Oe nevcr, 1.5=1-2 times,
3.5=3-4 times and 4=4 times. The
same method used for parental behav-
ioral expectations was used to create a
new variable.

Parental Participation in School
Program on Teen's Future Plans

Three questions were asked of par-
ents regarding attendance at school
programs: educational opportunities
after high school; college financial aid;
and employment opportunities. If a
parent had attended at least one of
these programs, the newly created vari-
able was coded as 1. All others were
coded as O.

APPENDIX B: STUDENT, FAMILY
AND SCHOOL CONTROL VARIABLES

Student Variables
The key student control variable is a

continuous variable representing tenth
grade test scores. This is included to
account for the possibility that a
student's prior test scores may influence
the level of current parental involve-
ment and to isolate the effects of parental
involvement, net of previous achieve-
ment levels which might capture some
of the effects of earlier parental involve-
ment. Two additional student variables
included in this analysis are the
studen t's race and gender. Race is coded
into a series of dummies for black, His-
panic and Asian/Pacific Islander, with
white as the omitted reference category.
Gender is a dummy coded 1 for female.

Family Variables
Two variables that measure prior

parental involvement are included to
control for possible effects of involve-
ment in earlier years. These two dummy
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variables represent (1) whether parent
attended PTO meetings in 1988 and
(2) parent-child communication on
school experiences. The first is coded 1
for attendance, 0 otherwise. The sec-
ond assigns a value of 1 to parents who
respond that they discuss school expe-
riences frequently. Also included in all
models are variables for a series of fam-
ily background characteristics that
represent the resources available to the
family in 1992, the student's senior
year. These include family income, the
highest level of parental educational
attainment, parental work, and family
structure. Income is a continuous vari-
able, constructed by assigning the
midpoint of the appropriate categorical
range (e.g., a parent with an income in
the $20,000-24,999 range would be
assigned an income of $22,499.50),
while parental education is measured in
years of completed schooling. Parental
work is represented by two dummy
variables, one for whether all parents in
the home work full time and one for
whether no parents in the home work
full time. Family structure variables in-
clude a series of dummy variables for
various family formations (step, single
and independent teen), with two-par-
ent family as the reference category.
Finally, a continuous variable for the
size of the family is included.

School Variables
The final control variables are school-

level variables. The proxy for school
climate is a question asked of adminis-
trators in 1992 about the school's
relationship with parents. It is mea-
sured on a scale from not cooperative (0)
through very cooperative (3). While not
a true continuous variable, it has an
indispu tably ordered scale and is treated
as continuous for the purposes of this
paper. Finally, a measure of the
urbanicity of the school is included.
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Talie R 1: Descriptive Statistics for Variables in tbe Analysis

Parental imdwnent
Sorre yo-tech ed or college preferred 0.18 0.38 0 1.00 7015
College degree preferred 0.39 0.49 0 1.00 7015
G-aduate degree preferred 0.40 0.49 0 1.00 7015
Academe behavior preferences 3.47 0.57 0 4.00 6968
Corrnrunication on current school topics 1.52 0.47 0 2.00 6963
Corrnrunication on future plans 2.78 0.54 0 3.00 6957
Establishrrent of rules 2.41 0.95 0 3.00 6783
Contact with school 0.88 1.02 0 4.00 6940
Participation in school program 0.45 0.50 0 1.00 6957

Dpendent VaridJles
Mith IRf-est:irrnted nurrber tight 49.04 14.07 17.32 78.10 6m
Reading IRf-estirrnted nurrber right 33.34 9.91 10.55 51.16 6~5
Science IRf -estirrnted nurrber right 23.61 6.11 10.29 35.96 6956
History IRf-estirrnted nurrber right 34.96 5.25 20.93 45.38 6930

Control VaridJles
1m IYhth IRr test score 44.84 13.32 16.37 71.53 6798
19<XlReading IRf test score 31.16 9.69 10.72 48.69 6803
19<XlScience IRf test score 22.09 5.85 10.01 34.68 6771
1m History IRr test score 31.85 4.98 19.~ 43.18 6729
Parent attends Pro rreetirgs (1988) 0.32 0.47 0 1.00 7015
Parent-child corrmmication (1988) 0.75 0.43 0 1.00 7015
Ferrnle 1.52 0.50 1.00 2.00 7015
Black 0.11 0.31 0 1.00 7015
Hispanic 0.11 0.31 0 1.00 7015
Asian Paci£c Islander 0.08 0.26 0 1.00 7015
Single-parent Family 0.19 0.39 0 1.00 7015
Step-parent Family 0.14 0.34 0 1.00 7015
Independent teenager 0.01 0.10 0 1.00 7015
Total1~1 family incorre in 1000s 44.02 34.37 0 2.00 6775
Parent's highest education 14.01 2.59 9.00 21.00 7012
All working parents in horre 0.50 0.50 0 1.00 7015
~ oorking parents in borre 0.13 0.43 0 1.00 7015
Family size 4.28 1.39 1.00 10.00 6947
School-parent Relationship 2.32 0.62 0 3.00 6221
Rural school 0.38 0.49 0 1.00 7015
liban school 0.21 0.40 0 1.00 7015
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Table B.2: Estimated F1fects of Farrily, Student and ScOOoI Chuacteristics on Student
Achieverrent, lliOOg Parentallnvolverrrot Constant

Student Variables
Fermle -1.1g*" 0.86- -1.30"*' -0.4S-

(0.15) (0.14) (OJm (0.09)
Rack -3.31- -2.82*** -2.72:'** -1.4(f*"

(026) (025) (0.17) (0.15)
Hispanic -0.8S- -crr -1.0S- -0.34*

(026) (025) (0.16) (0.15)
AsiadPacific lslarder O.~ 0.57 -021 020

(029) (029) (0.19) (0.17)
1<J<X) IRf test score 0.<Xl*** 0.84- 0.86- 0.8S-

(0.01) (0.01) (0.01) (0.01)

Family Backgrowui
Parents attend PID 1988 -0.04 -0.11 -0.22* -0.03

(0.16) (0.16) (0.10) (0.10)
Parent-child corrmmication 1988 0.01 0.12 0.04 0.04

(0.18) (0.18) (0.11) (0.11)
Single parent farrily -024 -0.38t -028t -0.31*

(023) (022) (0.15) (0.14)
Step parent farrily -0.93- -0.64** -0.41** -027

(022) (022) (0.14) (0.13)
Indq:emnt teenager -2.00- -0.99 -0.25 -0.43

(0.75) (0.73) (0.48) (0.44)
Total 1991 farrily irxxrre in Ian 0.01- 0.00 0.01** 0.01-

(0.00) (0.00) (0.00) (0.00)
Parent's higrest education 02g*" 023- 0.22*** 0.1S-

(0.04) (0.03) (0.02) (0.02)
All W)rking prrents in bone -024 -0.03 -0.17 -0.03

(0.17) (0.17) (0.11) (0.10)
~ W)rking parents in horre -024 0.18 -0.11 0.12

(026) (025) (0.16) (0.15)
Family size 0.12* 0.01 -0.03 -0.02

(OJ})) (OJ})) (0.04) (0.03)

SchoolBackgrowui
School-parent relationship 0.08 -0.18 -0.11 -0.03

(0.13) (0.12) (0.08) (0.07)
Rural school -024* -0.25 -023* -0.04

(0.17) (0.16) (0.11) (0.10)
lilxm. school -0.51* 0.25 -0.15 0.3(f

(020) (020) (0.13) (0.12)
Mssing values flag -0.91- -0.41* -0.17 -0.10

(0.18) (0.17) (0.11) (0.10)

***p<.OOI, **p<.OI, *p<.05, t p<.10
Standard errors in parentheses
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This measure is split into dummies for
rural, suburban and urban, with subur-
ban as the omitted reference category.

As mentioned previously, this pa-
per also examined the possibility of
interaction effects between the seven
measures of parental involvement and
gender, hypothesizing that these
parenting practices may influence boys'
and girls' achievement levels differ-
ently. However, while gender was
significantly related to student achieve-
ment for all four subjects, no interaction
effects were found.' See Table B.2 (on
prevIOUS page).

Notes

1 For the full text of the Goals 2000:
Educate AmericaAct, see the Department
of Education's website, www.ed.gov.

2 This paper uses unweighted data.
When using the parent weight (f2paqwt)
provided by the NELS data, results differed
in size but not significance or direction.
Coefficient estimates and significance lev-
els remained unchanged for schooling
expectations and parent-child communi-
cation. The results for the other fivemeasures
of parental involvement did change, and in
some cases rather substantially. It should be
noted, though, that results change in a
seemingly random pattern and that the
standard errors with the weighted data are
underestimated. Thus, the issue ofweight-
ing should be kept in mind when drawing
conclusions based on effect sizes.

3 For each subject, an additional model
was run which added a "negative" contact
variable defined as con tact over a studen t's
attendance, grades and behavior. As in
previous research, this variable was found to
be negatively related to student achieve-
ment with a large effect. The "positive"
contact variable dropped considerably in
size and significance with the addition of
"negative" contact, but it remained nega-
tively related to student achievement. The
effect of "positive" contact then seems at
least partly due to a lack of having clearly
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negative elcrnen ts, bu t this does not explain
all.

4 For each subject area, models were
estimated which dropped the future discus-
sion variable but kept the communication
on school topics variable. When future
discussion is removed, the communication
variable becomes more positive and more
significant (though still not significant at
conventional levels), a finding closer to
prior research.

5A test was run of the joint significance
of the seven interaction terms for each of the
four dependent variables separately. In all
four subject areas, the interaction terms
were not significantly different from zero
and, thus, would not be relevant to include
in these models. It should be noted, how-
ever, that in models that looked
independently at each of the seven parental
involvement measures (not reported in this
paper), several interaction effects were
found, leaving open the possibility that such
effects exist.
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To End a War. By Richard Holbrooke.
Random House, 1998, 408 p.

Richard Holbrooke's narrative of how
he lead an American negotiating team
in brokering a peace accord in Bosnia
makes To End a War one of the most
important memoirs written about a
post-Cold War crisis. The author
docs not set out to explain the broad
ebbs and flows of American foreign
policy over the last decade, or to cre-
ate an architecture for the future.
Instead, Holbrooke writes a detailed
personal and diplomatic account of
the peace process, and in doing so,
makes an effective case for the United
States to assert its power in the
post-Cold War era.

Historians, diplomats and foreign
policy experts will surely read To End a
War in an attempt to understand the
intricacies of how American actions
were decisive in bringing an end to
the worst tragedy to occur on Euro-
pean soil since World War II.
Holbrooke gives riveting accounts of
meetings between members of the
Principal's Committee who, with
President Clinton, made life and
death decisions over NATO bomb-
ing and the timing of peace negotia-
tions. The author also takes the reader
on a tour de force of intense negotia-
tions between the infamous figures
who share responsibility for the de-
mise of the Balkans.

Like other memoirs written about
historic negotiations, To End a Warwill

take on greater importance as leaders
try to "learn from history." Holbrooke
himself attempted to bring the past to
bear on the present when he distrib-
uted both Cyrus Vance's memoirs and
President Carter's account of the Camp
David Peace Accords to his negotiating
team. Beyond viewing Holbrookc's book
as a guide on how to conduct negotia-
tions, present day politicians and diplo-
mats will look to Bosnia, and Holbrooke's
unique perspective, as a model for suc-
cess or failure in the future. As Holbrooke
writes, "There will be other Bosnias in
our lives, different in every detail, but
similar in one overriding manner: they
will originate in distant and ill-understood
places, explode with little warning, and
present the rest of the world with diffi-
cult choices-choices between risky
involvement and potentially costly ne-
glect" (p368-369).

The specific lessons to be drawn
from the experiences Mr. Holbrooke
describes will depend on whether the
Dayton Peace Accords create a perma-
nent peace or simply delay the ethnic
partition of Bosnia. Mr. Holbrooke told
the public at the end of the negotiations
that, "The agreements ... initiated here
today are huge steps forward ... but
ahead lies an equally daunting task,
implementation ... On paper we have
peace. To make it work is our next
greatest challenge" (p. 312). Holbrooke
devotes several chapters to the issue of
implementation, and then admits some
of the weaknesses of the peace agree-
ment have hampered the implementa-
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tion process. Some of his illustrations
could have been further developed; for
example, he points out that leaving two
opposing armies in place was a signifi-
cant failure. He docs not describe how
this mightimpacton the future of peace
in Bosnia.

While Holbrooke does not fully ex-
plain how the shortcomings of the Day-
ton Accords might impact the stability of
peace, he docs effectively convey how a
"compromise" document was developed.
For example, Holbrooke, a veteran of the
bureaucracy, explains that compromises
were reached with the Pentagon and
military leaders, amidst serious ques-
tions regarding enforcement of new tasks
and policies.

As the history of Bosnia unfolds and
implementation of the accord progresses
at its slow pace, the world will look to see
if peace takes hold. The United States
and the world community will either
learn from the successes and failures of
Dayton and conclude that a commitment
of military power and prestige is wise; or,
they will conclude that they should stay
out of the next crisis all together. How the
world reacts to the next Bosnia may, in
part, be determined by the success of the
negotiations in Dayton. To End a War
is therefore, a vital starting point to
understanding the success and failures
of building peace.

MICHAEL HAHN

Georgetown University

The Government We Deserve. By Eu-
gene Steuerle, Edward Gramlich,
Hugh Heclo and Dernetr a Smith
Nightingale. Urban Institute Press,
1998, 150 p.

As the millennium approaches, there
will assuredly be no shortage of books
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proclaiming the end of old eras and the
dawning of new ones. When the apoca-
lyptic tomes are put down and the talk
shows are turned off, The Government
We Deserve, a sensible and well-written
analysis of the key public policy issues
facing the nation, offers a welcome and
thoughtful respite. This book features
chapters by authors who are among the
best analysts writing today in public
finance, poli tical science and social policy.
Collectively, they go beyond their indi-
vidual disciplines, to offer more global
reflections on both where the nation
stands and, more refreshingly, where it
should be headed.

First, they argue that the US needs
to have public policies attuned to the
emerging economic and social problems
where government can playa meaning-
ful role. Chapters presenting key eco-
nomic and social trends and problems in
a highly accessible and readable way,
address such concerns as growing in-
equality and the profound changes that
have transformed family life, with im-
plications for young and old alike.

In perhaps the best chapter, the
authors note that much of the nation's
future fiscal flexibility to address these
emerging concerns has been taken over
by large entitlement programs that are
scheduled to grow faster than the
economy when the nation's baby boom
retires. This will doom current budget-
ary surpluses to little more than a foot-
note as deficits reemerge in the next 20
years. Reversing these trends will call
for some tough choices and reforms in
social insurance and health programs,
and a budget process that takes these
programs off "automatic pilot" by pro-
moting periodic reviews.

Notwithstanding the relevance of
their agenda, the authors argue that the
political process does not have the ca-
pacity to responsibly address these
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emerging longer-term issues. In brief,
they argue that the policymaking pro-
cess has become too hyper-responsive
and insufficiently deliberative to seri-
ously address the problems presented
in the book. The system deals with
policy issues as a series of political cam-
paigns, where issues become distorted
and oversimplified by hordes of advo-
cates competing for media space and
time. Although the authors suggest im-
provements in the quality of reporting,
civic education and a reinvigorated vol-
untary sector, these changes seem des-
tined to fall short, given the authors'
broad-sweeping indictment of the sys-
tem. Many of the political shortcomings
cited could have justly been laid at the
doorstep of deep-seated institutional
forces, such as a fragmented party sys-
tem and a more open and entrepre-
neurial Congress. Lasting changes in
these institutions seem necessary to
address the authors' concerns.

However, the authors' pessimism
may not be entirely justified. The flip
side of hyper-responsiveness is open-
ness, and the system has most assur-
edly opened up to a greater range of
claims and interests than ever before.
Moreover, the system has responded in
a responsible manner to difficult issues
that lacked immediate short term politi-
cal appeal-the tax reform of 1986 for
which Dr. Steuerle himself deserves
some credit, Social Security reforms of
1983, and the 1990 and 1993 deficit
reduction measures. Ironically, in their
effort to make acase for political reform,
the authors may have glossed over im-
portant distinctions that might actually
offer some hope for their agenda. There
is a healthy literature that attributes
wholly different political patterns to
distinct policies or arenas, which could
have helped to form a response to the
fundamental challenges the authors
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pose. With this in mind, perhaps the
task for a future book would be to
understand the mechanism through
which our system has already gener-
ated "responsible" policy responses
to complex problems and assess the
prospects for similar responses to up-
coming challenges.

PAUL POSNER

General Accounting qlJice

Globaphobia: Confronting Fears About
Open Trade. By Gary Burtless, Rob-
ert Z. Lawrence, Robert E. Litan and
Robert]. Shapiro. Brookings Institu-
tion; Twentieth Century Fund;
Progressive Policy Institute, 1998,
125 p.

No better indication of global economic
integration exists than the impact of the
recent Russian and East Asian turmoil
on the US market. For better or for
worse, Americans are more dependent
than ever on foreign goods, services and
labor. Imports as a percentage of Gross
Domestic Product have doubled in the
past half-century. Meanwhile, foreign
countries are also more dependent on
goods and services originating from the
US. This increasing trade volume has
had varying effects in the US. While
consumer choice has been greatly ex-
panded and foreign direct investment
increased, goods that were once pro-
duced domestically are now produced
abroad. The economic cycle of one na-
tion now has a strong impact on its
neighbors and its trading partners. As
American participation in the global
economy rises, so does the controversy
surrounding free trade.

A good book defending the merits of
free trade is needed, and Globaphobia:
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Confronting Fears About Open Trade is
that book. Written by a team of authors
with extensive backgrounds in policy
and economics, the book combines eco-
nomic theory, common sense and his-
torical data to argue that the best
long-term policy for the US is to con-
tinue to move towards close integration
with the world economy, rather than
succumbing to "Globaphobia." They
suggest that the US should remove
all restrictions on trade with foreign
countries. The authors defend their
recommendation by methodically ad-
dressing the attacks against free trade,
disarming each one in a clear, concise
manner and providing historical data
to back their claims.

For example, the book insightfully
addresses one of the most controversial
topics in free trade policy - the issue of
labor. Opponents of free trade often
argue that as companies from the US
manufacture more goods abroad,
American labor is gradually replaced by
foreign labor, increasing domestic un-
employment. The authors make a strong
case that this is only half of the story.
Since American dollars pay for the im-
ports and the labor abroad, the amount
of American dollars in the world
economy increases. This devalues the
dollar, making it more affordable for
others to purchase American goods.
Demand for American goods goes up,
leading to an increase in demand for
labor to produce these goods. While
some jobs may be lost in certain sectors
of the economy due to free trade (espe-
cially low wage jobs and jobs that com-
pete directly with foreign labor) new
jobs are always created elsewhere, ac-
cording to the authors.

Given the expertise of its authors, the
book's biggest drawback is its lack of
rigorous economic analysis. While the
authors provide some basic economics
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to augment their arguments, they do
not enter into nuanced economic dis-
cussions nor do they employ theoretical
models. However, the authors designed
the book to be useful for readers with a
variety of backgrounds. They show
that economic theory is indeed on the
side of free trade, but perhaps more
importantly, so are common sense
and historical evidence.

The authors of Globaphobia present
an excellent argument in favor of free
trade and expose the myths in argu-
ments against it. Any reader seeking
a guidebook to free trade will find this
book a complete and highly informa-
tive resource.

WEN- TsrNG Cnor

Georgetown University

NATO Enlargement: Illusions and Re-
ality. Edited by Ted Galen Carpenter
and Barbara Conry. Cato Institute,
1998, 283 p.

Two of the most articulate cntics of
enlarging the North American Treaty
Organization (NATO), Ted Galen
Carpenter and Barbara Conroy of the
CATO Institute, edit a survey of the
cases against enlargement in, NATO
Enlargement: Illusions and Reality.
When the authors and editors pre-
sented these arguments to the United
States Senate prior to ratification of
NATO membership for Poland, Hun-
gary and the Czech Republic in 1988,
they failed to dissuade the Senate from
such membership. Nevertheless, the
positions presented in this volume of
essays have had lasting significance
and provide an effective counterpoint
to Clinton Administration public rela-
tions efforts, which at times seems to
promote NATO enlargement as a cure
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for every post-Cold War European
security problem. The book's pri-
mary weakness, however, is its fail-
ure to provide a balanced view of
NATO enlargement.

Focusing on Russia, the poten-
tial for a redivided Europe, alternatives
to enlargement, and cost and credibil-
ity, the authors expose important in-
consistencies in Clinton Administra-
tion policies. For example, Carpenter
argues that the Clinton administration
has created a hybrid-part traditional
alliance and part collective security-
that reflects a dangerous conceptual
muddle. Contributor William Hyland
argues that as a result of this hybrid,
NATO has expanded responsibility
while reducing capabilities. He also
asserts that NATO has given states
such as Russia an informal veto, be-
cause NATO decisions are made
through a laborious consensus building
process during which individual states
can influence outcome. Thus, the
Clinton administration's claim that
Russia has a "voice but not a veto" over
NATO policy may be at best naive.

At the time of the expansion debate,
proponents maintained that NATO
enlargement would reassure
post-Communist reformers during the
months following the decision. Con-
tribu tors Susan Eisenhower and
Jonathan Dean persuasively assert that
a real cost of NATO enlargement has
been the decline in trust from the coun-
try on which the future of European
Security most hinges: Russia. In their
view, NATO enlargement violated the
spirit, if not the practice, of the informal
agreement made by the Bush Admin-
istration with the Soviet President
Mikhail Gorbachev in 1990 to limit
NATO enlargement beyond Germany.
It had been this understanding that
effectively ended the Cold War.
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Despite these convincing arguments,
the one-sided nature of the book's case
against NATO enlargement is also its
general weakness. Just as Clinton Ad-
ministration promises were certainly too
rosy, NATO enlargement cannot be
viewed as simply a negative, contrary to
what this volume would have one be-
lieve. By addressing only the downside
of enlargement, the editors fall into the
same trap as their adversaries. An airing
of the benefits of enlargement, such as
civil-military reform, peaceful resolu-
tion of disputes, and stability in the
region between Germany and Russia
would have provided balance to the
debate. For example, most of the au-
thors assume that enlargement will in-
evitably draw the United States into
Europe's wars. Several authors, how-
ever, show that the US has discarded
operational security guarantees to new
members while providing Russia a de
facto veto. Additionally, a prevalent
assumption among these authors is that
enlargement will redivide Europe. Yet,
the authors ignore the fact that NATO
has provided a center of gravity for
states, including Russia, in managing
European security affairs. In reality, it
may be NATO's overburdened tasks
and declining capabilities that are the
real story behind the illusory enlarge-
ment debates.

Several contributors, including the
eminent scholar Ronald Steele, give
an overview of traditional alterna-
tives to NATO expansion, such as a
US withdrawal from Europe, and a
strengthened European Union or Or-
ganization for Security and Coopera-
tion in Europe. This volume, how-
ever, offers no new alternatives.
Despite the lack of balance, this book

is required reading for anyone inter-
ested in US foreign policy and Euro-
pean security. The authors and editors
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successfully broaden the debate
over NATO enlargement and point
ou t the potential obstacles that
policymakers must overcome if they
are to keep the promises of suc-
cessful enlargement.

SEAN KAY

Rhodes College

Generosity: Virtue in a Civil Society.
By Tibor R. Machan. Cato Institute,
1998, 116 p.

In Generosity: Virtue in a Civil Society,
a philosophical exploration of the prac-
tice of generosity, author Tibor R.
Machan's main point is that true gen-
erosity cannot be coerced by the state.
He argues that individuals must have
sovereignty, including the right to pri-
vate property, if generosity is to flourish.

To the extent that Machan relates
his argument to forms of government,
he shows a particular antipathy to the
"welfare state" or the communitarian
ideal, which he says enervates the citi-
zenry. In other words, individuals are
less motivated to be generous because
of the expectation that government will
help the poor, redistribute wealth, curb
corporate abuses, and guarantee health
care and education.

Machan wraps his treatise in
anti-welfare state and pro-libertarian
views, but he devotes most of the book
to an apolitical exploration of the differ-
entways in which human beings volun-
tarily practice generosity. While phi-
losophers or political scientists may find
areas for debate, nonprofit employees
or board members who attempt to tap
the generosity of individuals on a regu-
lar basis might fmd his views have prac-
tical applicability along with some limi-
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tations. Studies commissioned by orga-
nizations such as The Independent
Sector and regional nonprofit associa-
tions consistently find that the single
largest barrier to charitable giving and
volunteering is that individuals are not
being asked. In other words, the incli-
nation and will to give time and money
is there (the citizenry is eager, not ener-
vated) but charitable organizations,
many of whom have been able to rely on
a government funding stream, have not
buil t their capaci ty to involve the broader
public in their work. When government
priorities change and funds shift or dis-
appear, charities find themselves un-
prepared to benefit from the generosity
so many people would willingly practice
if asked.

At the same time, individual acts of
generosity are not always enough to
assure a society in which all people
enjoy "sovereignty" and the fruits of
sovereignty, such as economic
well-being. In juxtaposing government
coercion with his idealistic vision of in-
dividuals freely practicing generosity
toward others, Machan implies that
government regulation is inherently anti-
freedom and morally enervating. He
nevertheless clearly feels that promot-
ing social causes is a form of generosity.

One must infer from his overall ap-
proach that this social involvement
should not lead to more government
regulation because such a result could
sap individuals of their willingness to
give of their time and money.Y et he
does not fully explore all the implica-
tions. The example he cites of environ-
mental activism demonstrates the com-
plexity of the issue. In an effort to end
the dumping of toxic wastes, environ-
mental activists might win more gov-
ernment regulation. Donors to envi-
ronmental causes will be more moti-
vated to give to environmental orga-
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nizations because of their success in
control pollution. Thus, rather than
feeling morally enervated, the citi-
zens who care about this issue will
feel empowered by the regulatory
result and will be motivated to con-
tinue giving and volunteering.
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On the whole, the central thesis of
the book - that government regula-
tion saps individuals of their capacity
for generosity - does not hold up.

CHAR MOLLISON

Council on Foundations
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