-l AMERICAN

A— ENTERPRISE

INSTITUTE

Comment on CMS-2454-IFC: Clarifying
“Household” for the SNAP Exclusion from
the Medicaid Community Engagement
Requirement

Comment on Interim Final Rule by the Centers for Medicare and Medicaid
Services, Department of Health and Human Services: Medicaid Program;

Community Engagement Requirement for Certain Individuals
File Code CMS-2454-IFC

Kevin Corinth

Senior Fellow, Daniel C. Searle Chair, and Deputy Director of the Center on
Opportunity & Social Mobility

American Enterprise Institute

July 23, 2026

The American Enterprise Institute (AEl) is a nonpartisan, nonprofit, 501(c)(3) educational organization and does
not take institutional positions on any issues. The views expressed in this comment are those of the author.



Introduction

The Centers for Medicare and Medicaid Services (CMS) within the United States Department of
Health and Human Services (HHS) issued an interim final rule with comment period on June 3,
2026 (File Code CMS-2454-1FC), entitled, “Medicaid Program; Community Engagement
Requirement for Certain Individuals,” hereafter the “Rule.” The Rule interprets and implements
the Medicaid community engagement requirement, hereafter “work requirement,” included in
Public Law 119-21 (popularly referred to as the One Big Beautiful Bill Act), which was enacted
on July 4, 2025.

The statute requires states to implement a work requirement for certain Medicaid recipients in
order to begin and maintain eligibility, starting no later than January 1, 2027. An individual can
satisfy the work requirement in a given month by performing at least 80 hours of paid
employment, job training, or community service, maintaining enrollment in an educational
program at least half time, or by earning at least $580 (80 hours times the federal minimum wage
of $7.25 per hour). Applicants must satisfy the work requirement for between one and three
consecutive months before enrolling in Medicaid, and currently enrolled recipients must satisfy
the work requirement for at least one and up to all months within a recertification period (not
necessarily consecutive), with the numbers of months determined by each state. Individuals are
generally subject to work requirements if they are between the ages of 19 and 64, are not
pregnant, do not have a dependent child under the age of 14, are not covered by Medicare, do not
qualify as medically frail, are not American Indians, and are not a member of a household that
receives assistance from the Supplemental Nutrition Assistance Program (SNAP), though other

specific exemptions are also available.

In general, the Rule appropriately interprets the statute’s work requirement and implements it in
a way that makes reasonable tradeoffs to ensure administrative practicality while upholding the
intent of the statute. For example, the Rule allows individuals to comply with the work
requirement if their monthly average Modified Adjusted Gross Income (MAGI) is at least $580,
even though MAGI includes income sources aside from earnings such as Unemployment
Insurance. But because earnings represent the predominant source of MAGI for most Medicaid

recipients, this provision largely maintains the strength of the work requirement while



significantly reducing administrative burden. As another example, the Rule defines medical
frailty on the basis of inability to work instead of solely based on diagnoses. While this could
increase administrative burden for some individuals, it preserves the central purpose of the Rule
that Medicaid recipients who can work should work. In these and other examples, the Rule
makes reasonable judgements to uphold the wording and intent of the statute in a practical

manner.

However, one aspect of the Rule requires clarification. In recognition of the overlapping
populations subject to the SNAP and Medicaid work requirements, the statute arguably intended
to exempt Medicaid recipients from the Medicaid work requirement if they were already in
compliance with the SNAP work requirement—with compliance demonstrated by remaining an
eligible member of a SNAP household despite being subject to a SNAP work requirement.
However, depending on interpretation, the Rule may leave open the possibility that an individual,
whose noncompliance has resulted in disqualification from the SNAP household, could
nonetheless be exempt from the Medicaid work requirement, as long as the individual lives in the
same household with another individual receiving SNAP. The Rule should clarify that in order to
be covered by the SNAP exclusion, an individual must be a member of a SNAP assistance unit,
or “SNAP household,” rather than a household in which at least one member receives SNAP,
which | argue more accurately reflects the wording and intent of the statutory language. This
would ensure that individuals who do not comply with the SNAP work requirement and thus lose
eligibility for SNAP would still generally be subject to the Medicaid work requirement.

Without this clarification, I estimate that the Rule could be interpreted in such a way that up to
1.8 million Medicaid recipients will inappropriately be excluded from the Medicaid work
requirement, based on my estimates using the Survey of Income and Program Participation
(SIPP). This represents 16 percent of all Medicaid recipients who would otherwise be covered by
the Medicaid work requirement. Of these 1.8 million recipients who would be affected, 0.8
million (43 percent) are not already in compliance with the Medicaid work requirement in a

given month.

This comment proceeds by explaining the ambiguity surrounding the definition of household for

the SNAP exclusion. | then argue that a narrow household definition is better supported by the



wording and intent of the statute. Finally, | present estimates of the population affected by this

ambiguity.
Ambiguity of the household definition in the SNAP exclusion

Public Law 119-21 excludes from the Medicaid work requirement individuals who meet at least

one of multiple criteria. One criterion states:

(bb) is a member of a household that receives supplemental nutrition assistance program
benefits under the Food and Nutrition Act of 2008 and is not exempt from a work

requirement under such Act
The Rule implements this criterion with essentially identical language:

(7) The individual is a member of a household that receives Supplemental Nutrition
Assistance Program (SNAP) benefits under 7 U.S.C. 2015 and is not exempt from a work

requirement under such Act.

However, there is ambiguity in both the statute and Rule over the definition of the term
“household” that has implications for the coverage of this exclusion from the work requirement.
A broad interpretation would apply the exclusion to any individual who lives in the same
housing unit as a SNAP recipient, even if the individual is not eligible for or receive SNAP as a
member of the SNAP assistance unit. A narrow interpretation would apply the exclusion only to
an individual who is an eligible member of a SNAP assistance unit. As explained below, the
narrow interpretation ensures that individuals who are disqualified from SNAP due to
noncompliance with the SNAP work requirement are not exempt from the Medicaid work

requirement simply as a result of living in the same household as a qualifying SNAP recipient.
An argument for the narrow household definition in the SNAP exclusion

Though ambiguous, the narrow interpretation is arguably the correct one given the wording and

intent of the SNAP exemption in the statute.



Wording of the statute

The statutory wording arguably connotes the SNAP assistance unit as opposed to the broader
household, by stating that the individual must be a “member of a household that receives [SNAP]
benefits,” instead of stating that the individual must live in a household in which at least one
household member receives SNAP benefits. For purposes of SNAP eligibility and benefit
determination, a household is defined more narrowly as the set of individuals who prepare meals
together and are each eligible for SNAP. Specifically, the Food and Nutrition Act defines the
household as either a single individual or “a group of individuals who live together and
customarily purchase food and prepare meals together for home consumption.”* The Food and
Nutrition Act proceeds to state, “no individual shall be eligible to participate in the supplemental
nutrition assistance program as a member of any household” if they did not comply with the
SNAP work requirement.? The exclusion of ineligible individuals from the definition of the
household is further supported by existing SNAP regulatory language, which refers to ineligible
individuals—including those who fail to satisfy the SNAP work requirement—as “nonhousehold
members” and states that such individuals “are not eligible to participate as separate households

or as a member of any household.”

Thus, the SNAP definition of the household arguably includes only those individuals who
themselves are eligible for SNAP and excludes from the household individuals who have been
disqualified from SNAP due to noncompliance with the SNAP work requirement.* Given that the
statute refers to a “household that receives supplemental nutrition assistance program benefits,”
it is natural to assume given the context that it is relying on the definition of household used by
the SNAP program.

1 See 7 U.S.C. § 2012(m).

2See 7 U.S.C. § 2015(0).

3See 7C.F.R. §273.11and 7 C.F.R. § 273.1.

4 At least in isolation, one could argue that certain parts of the Food and Nutrition Act and supporting regulation
could be interpreted to mean that individuals who are ineligible for SNAP, such as those individuals who are not
compliant with the SNAP work requirement, are still members of the SNAP household, albeit ineligible ones. For
example, 7 C.F.R. § 273.1 refers to individuals who are ineligible for SNAP as “ineligible household members.”
This suggests even greater ambiguity and the need for CMS to clarify the definition of household.
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Intent of the statute

The intent of the statute also points toward the narrow definition of household as the SNAP
assistance unit. In an effort to minimize administrative burden, lawmakers likely did not want
Medicaid recipients who were already demonstrating compliance with the SNAP work
requirement to be required to demonstrate compliance with the Medicaid work requirement as
well. Notably, the exclusion in the statute only applies to individuals who are “not exempt from a
[SNAP] work requirement.” The intent appears to be to exclude individuals who are already
subject to and satisfying SNAP work requirements. Rather than require Medicaid agencies to
monitor individuals’ compliance with SNAP work requirements, Medicaid recipients are
presumed to be compliant with the SNAP work requirement if they are a member of a household

receiving SNAP.

This structure depends on “household” meaning the SNAP household rather than everyone
residing in the same housing unit. If an individual’s noncompliance results in disqualification
from SNAP, the individual is no longer eligible to participate as a member of a SNAP household
under 7 C.F.R. 8 273.1(b)(7). Under a broad residential-household interpretation, however, that
individual could remain excluded from the Medicaid work requirement merely because another
resident continues receiving SNAP. The individual would therefore lose SNAP because of
failure to satisfy its work requirement while simultaneously avoiding the Medicaid work
requirement on the basis of another person’s SNAP receipt. That result would undermine the

apparent intent of the statute.

Furthermore, a broad interpretation of the household definition would have perverse
consequences. Two identical Medicaid recipients would face unequal treatment by the Medicaid
work requirement, solely on the basis of whether they live in the same household as other
individuals who receive SNAP. A Medicaid recipient living on their own would be subject to the
Medicaid work requirement, while a Medicaid recipient who lives with other people who happen
to receive SNAP may not be subject to the requirement. It is not clear why lawmakers would

seek to treat these individuals differently.



Evidence of conflicting public interpretations

While the wording and intent of the statute appear to support the narrow definition of household,
this understanding is not universally shared. The Center on Budget and Policy Priorities
published a report on April 14, 2026 that advises states on how to implement the Medicaid work
requirement.® The report states that in the case of an “individual who is not receiving SNAP, but
someone in their household is (e.g., a parent who lost benefits due to non-compliance with the
work requirement but their child living in their household continues to receive SNAP benefits),”
the individual should be exempt from the Medicaid work requirement. This advice interprets
household in a broad sense to include anyone who lives in the same housing unit as opposed to
only eligible members of the SNAP household. It would, as a result, exclude from the Medicaid
work requirement individuals who are not compliant with the SNAP work requirement but live
in the same household as individuals who continue to receive SNAP. This understanding
contradicts the narrow definition of household arguably implied by the statutory text and would
weaken its apparent intent to exempt individuals from the Medicaid work requirement only if
they are already compliant with the SNAP work requirement (demonstrated by qualification for
SNAP). Conflicting public interpretations of the statute suggest a need for clarification by CMS.

Population affected by the ambiguous household definition

The ambiguity over the definition of household in the Rule has important implications for the
coverage of the Medicaid work requirement. | use the Survey of Income and Program
Participation (SIPP) to estimate the number of Medicaid recipients whose coverage by the work
requirement depends on which household definition applies, and the extent to which they are not
already compliant with the work requirement in a given month. The SIPP is a nationally
representative survey fielded by the United States Census Bureau, asking respondents a detailed
set of questions about their income, participation in various transfer programs, participation in
work and other activities, and related topics. It is widely used in academic research due to its rich

detail on panels of respondents. It also suffers from less misreporting of income and enrollment

5 Jennifer Wagner, Ed Bolen, Alicia Huguelet, and Dottie Rosenbaum. 2026. “Coordinating Medicaid and SNAP
work requirements to streamline determinations.” Center on Budget and Policy Priorities. April 14. Available at
https://www.cbpp.org/research/health/coordinating-medicaid-and-snap-work-requirements-to-streamline-
determinations.
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in government transfer programs than other widely used surveys like the Current Population
Survey Annual Social and Economic Supplement, which is the source of the nation’s official
income and poverty estimates.® The SIPP asks respondents about their income, program
participation and other activities in each month. I focus on December 2024 because it is the most

recent month available.

Based on readily observable characteristics in the SIPP, I report the number of Medicaid
recipients potentially subject to the Medicaid work requirement under the narrow and broad
household definitions. Under the narrow household definition, that includes in my calculations
any Medicaid recipient who (i) lives in a Medicaid expansion state or in a state that has covered
additional adults using Section 1115 demonstrations,’ (ii) is between the ages of 19 and 64, (iii)
is not a parent or caretaker of a child under the age of 14, (iv) is neither disabled nor unable to
work due to a physical, mental or emotional problem,® (v) is not an American Indian or Alaska
Native, (vi) is not enrolled in Medicare, and (vii) is not a member of a SNAP household.® The
population of Medicaid recipients subject to the Medicaid work requirement under the broad
household definition includes any individual who satisfies conditions (i) through (vii), and who
also (viii) does not live with at least one other household member who receives SNAP. Thus, the
population subject to the Medicaid work requirement under the broad household definition is a
subset of the population subject to the Medicaid work requirement under the narrow definition.
Because the SIPP data predate implementation of the expanded SNAP work requirements under
Public Law 119-21, I project which individuals reporting SNAP receipt in December 2024 would

remain eligible after implementation. I classify individuals as projected to remain eligible if they

6 See Bruce D. Meyer, Wallace K. C. Mok, and James X. Sullivan. 2015. “Household surveys in crisis.” Journal of
Economic Perspectives 29(4): 199-226. https://pubs.aeaweb.org/doi/pdfplus/10.1257/jep.29.4.199; Bruce D. Meyer,
Nikolas Mittag, and Robert M. Goerge. 2022. “Errors in survey reporting and imputation and their effects on
estimates of food stamp program participation.” Journal of Human Resources 57(5): 1605-1644.
https://doi.org/10.3368/jhr.58.1.0818-9704R2.

7 States that have neither expanded Medicaid nor covered additional adults under Section 1115 demonstrations
include Alabama, Florida, Kansas, Mississippi, South Carolina, Texas, and Wyoming.

8 Individuals who are “medically frail or otherwise have special medical needs that significantly impair their ability
to comply with the requirement” are exempt by the Rule. I implement this rule by excluding individuals receiving
disability insurance or who report being unable to work due to a physical, mental or emotional problem.

® Pregnant women, former foster care youth, veterans with a total disability rating, individuals meeting Temporary
Assistance for Needy Families work requirements, and those participants in a drug or alcohol rehabilitation or
treatment program are exempt from the Medicaid work requirement. However, | am unable to reliably identify such
individuals in the SIPP. Inmates of public institutions are exempt from the work requirement; these individuals are
not covered by the SIPP and so do not need to be actively excluded to calculate the relevant population.
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would either be exempt from the expanded SNAP work requirements or satisfy the applicable

activity requirements based on their reported work, training, and educational activities.'°

Table 1, in the third column, reports the total number of individuals potentially subject to the
Medicaid work requirement: 10.9 million under the narrow household definition (first row), and
9.1 million under the broad household definition (second row). Thus, adopting the broad
definition would reduce the coverage of the Medicaid work requirement by 1.8 million people

(third row) or 16 percent.

Table 1. Number of Medicaid recipients subject to Medicaid work requirement, by
definition of household for Supplemental Nutrition Assistance Program exclusion

Household Compliant with Not compliant with
S Medicaid work Medicaid work Total
definition . :
requirement requirement
Narrow definition 7.3 million 3.6 million 10.9 million
Broad definition 6.3 million 2.8 million 9.1 million
Difference 1.0 million 0.8 million 1.8 million

Source: Survey of Income and Program Participation; Author’s calculations

Notes: Estimates are based on program receipt and work and educational activities as of December 2024. Individuals
are included in the narrow household definition if they (i) live in a Medicaid expansion state or a state that expanded
coverage under a Section 1115 demonstration, (ii) are between the ages of 19 and 64, (iii) are not a parent or
caretaker of a child under the age of 14, (iv) are neither disabled nor unable to work due to a physical, mental or
emotional problem, (v) are not an American Indian or Alaska Native, (vi) are not enrolled in Medicare, and (vii) are
not an eligible member of a SNAP household. Individuals are included in the broad household definition if they
meet all of the conditions of the narrow household definition and also do not live with at least one other household
member who receives SNAP. SNAP receipt for all individuals is projected based on implementation of expanded
SNAP work requirement enacted by Public Law 119-21. SNAP recipients between the ages of 18 and 64 who have
no dependents under the age of 14 and do not receive disability assistance through either Social Security Disability
Insurance or Supplemental Security Income are assumed compliant with the expanded SNAP work requirement if
and only if they work or engage in work training for at least 80 hours or are enrolled at least half time in an
educational program. SNAP recipients subject to the SNAP general work requirement are assumed compliant
regardless of their activities. Individuals subject to the Medicaid work requirement are deemed compliant if they
work for at least 80 hours, participate in job training, are enrolled in an educational program, or earn at least $580.

101 do not attempt to model behavioral responses to the expanded SNAP work requirements: Modelling behavioral
responses of household members of Medicaid recipients would increase the number affected by the household
definition, because some household members not in compliance with the expanded SNAP work requirements as of
December 2024 may become compliant upon enactment. This would increase the number of Medicaid recipients
living with a household member receiving SNAP. At the same time, modelling the behavioral responses of Medicaid
recipients themselves to the expanded work requirements would decrease the number affected by the household
definition, because some Medicaid recipients who are exempted from the Medicaid work requirement based on
living with someone receiving SNAP would instead be exempted based on their own compliance with the SNAP
work requirement.



The first two columns of Table 1 disaggregate the population subject to the Medicaid work
requirement under each household definition based on their compliance with the Medicaid work
requirement. An individual is defined to be compliant if they participate in work for at least 80
hours, participate in a job training program, are enrolled in school, or have earnings of at least
$580 in December 2024.1! Of the 1.8 million individuals who would be excluded from the
Medicaid work requirement due to the adoption of the broad household definition, 0.8 million

(43 percent) are not already compliant with the work requirement.
Conclusion

The definition of the term “household” for purposes of the SNAP exclusion to the Medicaid
work requirement in the Rule is ambiguous. Without further clarification, it could be interpreted
to mean all individuals who live in the same housing unit regardless of whether they receive
SNAP assistance (broad definition) or all individuals within a SNAP assistance unit (narrow
definition). The narrow definition is more consistent with the wording and intent of the
authorizing statute. The decision is consequential, since adopting a broad definition of household
would exempt 1.8 million people from the Medicaid work requirement, of whom 0.8 million (43
percent) are not already in compliance. In developing its final rule, CMS should clarify the
household definition, and it should do so by adopting the narrow definition. In the Rule, 42
C.F.R. 8 435.554(c)(7) could be amended as follows, or other changes could be made to similar
effect:

(7) The individual is an eligible participating member of a household that receives
Supplemental Nutrition Assistance Program (SNAP) benefits under 7 U.S.C. 2015 and is
not exempt from a work requirement under such Act. An individual who is disqualified or
otherwise ineligible to participate in SNAP is not treated as a member of the household
receiving benefits for purposes of this paragraph solely because another resident

receives SNAP benefits.

1 In reality, states will be able to require compliance in just one month or up to all months within a recertification
period. Thus, the estimates reported here will differ somewhat from what will be required once states determine their
compliance requirements. Also, the SIPP does not report hours of work training or whether part-time educational
attendance is at least half time. Thus, | exempt individuals who participate in work training or are enrolled in school,
regardless of number of hours.



