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Department of Labor Should Assess Efforts to
Coordinate Services Across Programs

What GAO Found

The number of federal employment and training (E&T) programs and program
obligations have declined since GAO’s 2011 report. In that review, GAO
identified 47 E&T programs and found that 44 had overlap with at least one other
program in that they provided similar services to a similar population. In fiscal
year 2017, the most recent year data are available, GAO identified 43 E&T
programs, or 4 fewer than in 2011 (see figure). From fiscal year 2009 to 2017,
federal agencies’ annual obligations for E&T programs decreased from about
$20 billion to $14 billion. GAO analysis of survey data found the decrease in
obligations was largely due to the expiration of funding from the American
Recovery and Reinvestment Act of 2009, which had provided additional funding
for selected E&T programs during and after the Great Recession.

Employment and Training Programs by Agency, Fiscal Year 2017

43 Employment and Training Programs (Fiscal year 2017)
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DOL = Department of Labor Department of Agriculture
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Source: GAO analysis of survey data and confirmed with agency officials. | GAO-19-200

Survey results from federal administrators of the 43 E&T programs show that the
programs continue to span nine agencies and generally overlap by providing
similar services, such as employment counseling and assessment services (39 of
43) and job readiness training (38 of 43). Further, programs targeting a specific
population, such as Native Americans, veterans, or youth, also provided similar
services. In some cases, such overlap may be appropriate or beneficial, but it
may also suggest opportunities for greater efficiency.

Almost all (38 of 43) E&T programs reported at least one action to manage
fragmentation or overlap, such as co-locating services and sharing information.
However, the agencies were not able to consistently provide information on the
results of these actions and few evaluations encompassed multiple programs.
Among studies GAO identified, six examined more than one E&T program, but
only one assessed how any coordinated activities benefited the population
served. None of the six studies focused on Native Americans, youth, or refugees.
The Workforce Innovation and Opportunity Act (WIOA) encourages agencies to
conduct evaluations, and specifically requires the Department of Labor (DOL) to
publish a 5-year plan describing certain E&T priorities, consistent with the
purpose of aligning and coordinating certain programs. While DOL reported it
took some steps, it continues to lack a strategic plan for E&T evaluations over a
multi-year period. As a result, DOL does not know whether actions to manage
overlap are successful.
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1 U.S. GOVERNMENT ACCOUNTABILITY OFFICE
441 G St. N.W.
Washington, DC 20548

March 28, 2019

The Honorable Rob Portman

Chairman

The Honorable Tom Carper

Ranking Member

Permanent Subcommittee on Investigations

Committee on Homeland Security and Governmental Affairs
United States Senate

Federally funded employment and training (E&T) programs help job
seekers enhance their job skills, identify job opportunities, and obtain
employment. Since the 1990s, GAO has periodically reported on the
number of and funding for programs that are specifically designed to
provide E&T services and has identified areas of fragmentation and
overlap among them.! The most recent report, issued in January 2011,
identified 47 programs administered by nine federal agencies.? We found
then that these agencies obligated about $20 billion on E&T activities in

"For the most recent report, see GAO, Multiple Employment and Training Programs:
Providing Information on Colocating Services and Consolidating Administrative Structures
Could Promote Efficiencies, GAO-11-92 (Washington, D.C.: Jan. 13, 2011). Also see,
Opportunities to Reduce Potential Duplication in Government Programs, Save Tax
Dollars, and Enhance Revenue, GAO-11-318SP (Washington, D.C.: Mar. 1, 2011) which
highlighted our findings on the 47 separate job training programs administered by multiple
agencies. Related GAO reports include Multiple Employment and Training Programs:
Overlapping Programs Indicate Need for Closer Examination of Structure, GAO-01-71
(Washington, D.C.: Oct. 13, 2000), Multiple Employment and Training Programs: Funding
and Performance Measures for Major Programs, GAO-03-589 (Washington, D.C.: Apr. 18,
2003), and Multiple Employment and Training Programs: Overlapping Programs Can Add
Unnecessary Administrative Costs, GAO/HEHS-94-80 (Washington, D.C.: Jan. 28, 1994).
For definitions of fragmentation and overlap, see GAO, Fragmentation, Overlap, and
Duplication: An Evaluation and Management Guide, GAO-15-49SP (Washington, D.C.:
Apr. 14, 2015).

2GA0-11-92. These nine agencies were the Departments of Agriculture (USDA), Defense
(DOD), Education (Education), Health and Human Services (HHS), Interior, Justice (DOJ),
Labor (DOL), Veterans Affairs (VA), and the Environmental Protection Agency (EPA).
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fiscal year 2009, adjusting for inflation,® and reported serving more than
24 million individuals.*

Since our 2011 review, the unemployment rate in the country has
improved and statutory changes have been made to improve the
structure of the workforce development system and coordination among
workforce development programs. For example, the Workforce Innovation
and Opportunity Act (WIOA) was enacted, which sought in part to
improve the quality and accessibility of services that job seekers and
employers receive at their local American Jobs Center, which are
intended as a “one-stop” location for receipt of employment services. In
addition, WIOA directed federal agencies to take certain actions to better
align and integrate service delivery across multiple E&T programs.

Given these recent changes, you asked us to update the status of
fragmentation and overlap among federal E&T programs. This report
examines (1) how the number of and obligations for federal employment
and training programs have changed since our 2011 report, (2) the extent
to which employment and training programs continue to provide similar
services to similar populations, and examples of potential effects, and (3)
the extent to which agencies have taken actions to address previously
identified fragmentation and overlap among the programs and what
agencies have learned about the results.®

To address all of our objectives, we identified programs specifically
designed to provide E&T services based on the definition used in our

3GA0-11-92. Our 2011 review reported data on obligations for fiscal year 2009. In this
report, we have adjusted obligations data reported for fiscal years 2009 and 2017 for
inflation.

4GAO-11-92. Our 2011 review reported data on number of individuals served for fiscal
years 2008 and 2009, the most recent data available at the time.

SAn obligation is a definite commitment that creates a legal liability of the government for
the payment of goods and services ordered or received, or a legal duty on the part of the
United States that could mature into a legal liability by virtue of actions on the part of the
other party beyond the control of the United States. Payment may be made immediately or
in the future. An agency incurs an obligation, for example, when it places an order, signs a
contract, awards a grant, purchases a service, or takes other actions that require the
government to make payments to the public or from one government account to another.
GAO, A Glossary of Terms Used in the Federal Budget Process, GAO-05-734SP
(Washington, D.C.: Sept. 1, 2005).
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2011 review.® This generally consists of programs for which objectives
cited in the Catalog of Federal Domestic Assistance (CFDA) included:’

« enhancing the specific job skills of individuals in order to increase their
employability,

« identifying job opportunities, and/or

« helping job seekers obtain employment.®

To address all three research objectives, we administered a survey to
program officials that included questions to verify information listed in the
CFDA on program objectives, eligibility, and beneficiary requirements. To
answer our first research objective, we included questions about
budgetary information and participants served. To answer our second
research objective, we asked questions about services provided by each
program. To answer our third research objective, we also included
questions about agencies’ actions to manage previously identified overlap
and fragmentation. We reviewed survey responses for completeness and
apparent inconsistencies and clarified information with agency officials, as
needed.® However, we did not review agencies’ financial reporting

6GAO-11-92.

'CFDAis a government-wide compendium of federal programs, projects, services, and
activities that provide assistance or benefits to the American public. The CFDA is being
terminated and will henceforth be incorporated in the System for Award Management,
Assistance Listing. We identified two additional employment and training programs
through interviews with agency officials and through a related GAO report. In these
instances, the programs were not listed in the CFDA and we verified that the program met
our criteria by reviewing program objectives cited on agencies’ websites.

8We excluded programs based on criteria used in our previous work (see GAO-11-92).
Specifically, we excluded programs if 1) the program objectives did not explicitly include
helping job seekers enhance their job skills, find job opportunities, or obtain employment;
2) the program did not provide employment and training services itself (for example, if it
provided financial support to other employment and training programs, or subsidized the
cost of employment through tax credits); and/or 3) the program was small or was a
component of a larger employment and training program, such as a pilot or demonstration
program. We defined programs to be small if in fiscal year 2017 they served fewer than
100 participants or obligated less than $250,000. Our scope excluded some programs that
offer or finance employment and training services, but for which this is not a program
objective (for example, student loan programs, which focus broadly on enhancing access
to postsecondary education). In addition, we excluded tax expenditures, which may
finance or incentivize similar services.

SWe reviewed fiscal year 2019 budget documents, but they did not consistently contain
the program-level details needed.
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systems or audit the figures provided to us. To address limitations this
may have created, we asked agencies to identify the data source of
reported budgetary information and to list any data limitations. We did not
conduct a legal analysis to confirm the various characterizations of the
programs in this report, such as services provided, target population,
eligibility criteria, or program goals. Instead, such program information in
this report is generally based on our survey results as confirmed by
agency officials.

To address the first objective, we compiled a list of E&T programs by
starting with the 47 programs administered by nine federal agencies that
were identified in our 2011 review.'® We updated that list by (1)
interviewing federal agency officials; (2) searching program objectives in
the CFDA to confirm that programs previously identified still met our
criteria for inclusion and to identify any additional programs that met our
criteria; and (3) reviewing other GAO reports published since 2011 that
provided a more in-depth review of specific types of E&T programs.™ In
any such analysis, the number of programs identified is likely to vary with
the definition used, and applying any definition can require subjective
judgment.

To address our second objective, to identify areas of overlap among E&T
programs, we reviewed beneficiary eligibility requirements listed in the
CFDA and confirmed by agencies to categorize programs by targeted
population served, and compared the categories of services the programs
reported providing in our survey. We had not identified duplication in prior
reports on E&T programs; we asked in our survey about programs’ efforts
to detect and prevent it.

To address our second and third objectives, we also reviewed GAO
reports and agency-funded studies published since 2011. We used these
sources, in part, to illustrate effects of overlap and fragmentation among
E&T programs and provide examples of actions agencies have taken to

O February 2018, we conducted an electronic search of the CFDA to identify any
additional programs that met our criteria. This search included programs in all federal
agencies.

"For example, see GAO, Military and Veteran Support: DOD and VA Programs That
Address the Effects of Combat and Transition to Civilian Life, GAO-15-24 (Washington,
D.C.: Nov. 7, 2014), and Veterans’ Employment and Training: Better Targeting,
Coordinating, and Reporting Needed to Enhance Program Effectiveness, GAO-13-29
(Washington, D.C.: Dec. 13, 2012).
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Background

address our prior findings or recommendations. In addition, to address
the third objective, we analyzed survey results regarding agencies’ efforts
to address previously identified overlap and fragmentation and to detect
and prevent duplication. For selected efforts, we contacted agency and
program officials regarding their knowledge of the results. We also
reviewed the impact or effectiveness studies agencies performed on the
programs identified for our review. For more details on our scope and
methodology, see appendix I.

We conducted this performance audit from September 2017 to March
2019 in accordance with generally accepted government auditing
standards. Those standards require that we plan and perform the audit to
obtain sufficient, appropriate evidence to provide a reasonable basis for
our findings and conclusions based on our audit objectives. We believe
that the evidence obtained provides a reasonable basis for our findings
and conclusions based on our audit objectives.

Program Fragmentation,
Overlap, and Duplication

Over the years, we have issued several reports on fragmentation,
overlap, and potential for duplication among federally funded employment
and training (E&T) programs and identified areas where inefficiencies
might result. This report, like our prior work, uses the following definitions:

« Fragmentation refers to circumstances in which more than one
federal agency (or more than one organization within an agency) is
involved in the same broad area of national need and opportunities
exist to improve service delivery.

« Overlap occurs when multiple agencies or programs have similar
goals, engage in similar activities or strategies to achieve their goals,
or target similar beneficiaries.'?

« Duplication occurs when two or more agencies or programs are
engaged in the same activities or provide the same services to the
same beneficiaries.™

12All of the programs addressed in this report have goals related to employment and
training.

3GA0-15-49SP.
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During the 1990s, we issued a series of reports that documented program
overlap among federally funded E&T programs and identified areas
where inefficiencies might result.’* For example, we found that program
overlap might hinder people from seeking assistance and frustrate
employers and program administrators. In 2000 and 2003, we identified
federally funded E&T programs for which a key program goal was
providing E&T assistance.® In our most recent report in 2011, we
identified 47 E&T programs and found that 44 of them overlapped with at
least one other program in that they provided similar services to a similar
population. We also found that due to the American Recovery and
Reinvestment Act of 2009 (Recovery Act), both the number of—and
funding for—federal E&T programs had increased since our 2003 report,
but little was known about the effectiveness of most programs because
only five programs had conducted impact evaluations.

Our guide on identifying and reducing fragmentation, overlap, and
duplication notes that determining whether fragmentation and overlap
exist among programs is a key step in identifying opportunities to improve
efficiency and effectiveness of programs. In some cases, it may be
appropriate or beneficial for multiple agencies and programs to be
involved in the same programmatic or policy area due to the complex
nature or magnitude of the federal effort. However, our guide states that it
is also important to use the results of existing or new evaluations of
identified programs to assess options to reduce or better manage
negative effects of fragmentation, overlap, and duplication, such as
inefficient use of program funds.®

14GAO/HEHS-94-80. See also, GAO, Multiple Employment Training Programs: Major
Overhaul Needed to Reduce Costs, Streamline the Bureaucracy, and Improve Results,
GAO/T-HEHS-95-53 (Washington, D.C.: Jan. 10, 1995), and GAO, Managing for Results:
Using the Results Act to Address Mission Fragmentation and Program Overlap,
GAO/AIMD-97-146 (Washington, D.C.: Aug. 29, 1997).

5GA0-01-71 and GAO-03-589.
18GA0-15-49SP.
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Key Changes Since Our
2011 Review of
Employment and Training
Programs

Workforce Innovation and
Opportunity Act (WIOA)

Economic Conditions

Enacted in July 2014, WIOA repealed and replaced the Workforce
Investment Act of 1998 (WIA)."” WIOA placed greater emphasis on
aligning and integrating workforce programs, which are administered
primarily by the Departments of Labor (DOL) and Education (Education),
with support from the Department of Health and Human Services (HHS)
and other agencies.'® For example, under WIOA, DOL and Education
review and approve 4-year strategic plans for states’ workforce
development systems.' WIOA also requires certain programs and
encourages other programs to be available through centralized service
delivery points referred to as American Job Centers. In addition, WIOA
requires that DOL and Education collaborate to implement a common
performance accountability system for six core programs, which presents
agencies with an opportunity to align definitions, streamline performance
indicators, and integrate reporting across these programs.

Since our 2011 inventory of federal E&T programs, which focused on
fiscal year 2009, both the Great Recession and one-time funding made
available under the Recovery Act have ended. Recovery Act funds were
provided to help preserve and create jobs and promote economic
recovery, among other purposes.?°

7pyb. L. No. 113-128, 128 Stat. 1425.

BWI0A designated six programs as core and requires state plans for them. These plans
may also include additional programs and activities. Four of these core programs are
administered by DOL: WIOA Adult Program, WIOA Dislocated Worker Formula Program,
WIOA Youth Program, and Wagner-Peyser Act Employment Service. Two of these core
programs are administered by Education: Adult Education and Family Literacy Act and
State Vocational Rehabilitation Services Program. In addition to core programs, WIOA
designates mandatory and optional partner programs that we refer to as “other partner
programs” throughout this report.

SWIOA also requires other agencies to review and approve the relevant portions of state
plans when they include a partner program for which that other agency exercises
authority.

20pyb. L. No. 111-5, § 3, 123 Stat. 115, 115.
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With the end of the recession, the unemployment rate has substantially
declined. The rate increased from 4.6 in 2007 to a peak of 9.6 in 2010
before declining to 4.4 in 2017 (see fig.1).

. ____________________________________________________________________________|
Figure 1: Unemployment Rate, 2007-2017, and Key Dates Related to the Great
Recession and the American Recovery and Reinvestment Act of 2009 (Recovery
Act)

Unemployment rate

10 9.6
8
6
4.6 4.4
Great
4 Recession
(Official dates)
2
Recovery Act
Recovery Act Recovery Act effect 95% of Recovery Act impact oversight board
enacted on output peaks on budget deficit realized terminated

v

0
2007 2008 2009 2010 201 2012 2013 2014 2015 2016 2017

Recovery Act= American Recovery and Reinvestment Act of 2009

Source: GAQO analysis of Bureau of Labor Statistics data. | GAO-19-200

Evaluation Plans

WIOA encourages DOL, Education, HHS, and other relevant federal
agencies to conduct program research and evaluation. For example,
WIOA requires DOL to publish a plan every 2 years that describes the
research, studies, and multistate project priorities of DOL concerning
employment and training for the following 5-year period. This includes a
provision that the plan be consistent with certain purposes, including the
purpose of aligning and coordinating core programs with other partner
programs provided through American Job Centers.

In addition to WIOA requirements, we have also previously reported that
each federal agency should require its major program components to
prepare annual and multiyear evaluation plans and to update these plans
annually. The planning should take into account the need for evaluation
results to inform program budgeting, reauthorization, agency strategic
plans, program management, and responses to critical issues concerning
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Since 2011,
Employment and
Training Services Are
Delivered through
Fewer Federal
Programs and with
Reduced Obligations

program effectiveness. These plans should include an appropriate mix of
short- and long-term studies to produce results for short- or long-term
policy or management decisions. To the extent practical, the plans should
be developed in consultation with program stakeholders.?' Furthermore,
leading organizations, including the American Evaluation Association and
the National Academy of Sciences, emphasize the need for research
programs to establish specific policies and procedures to guide research
activities. In addition to planning for formal evaluation, Standards for
Internal Control in the Federal Government emphasize the importance of
managers routinely assessing the results of their actions, for which
evaluation is a potential tool.??

Number of Employment
and Training Programs
Declined, Due in Part to
Eliminations

The number of federal E&T programs has decreased since our last report
on them in 2011.2 For fiscal year 2017, we identified 43 programs, four
fewer than we reported in 2011. The number decreased because more
programs were eliminated or defunded (6) than added (2). For example,
in 2014, the Workforce Innovation and Opportunity Act (WIOA) eliminated
at least four of our identified E&T programs. This included 1) DOL’s
Veterans’ Workforce Investment Program, 2) Education’s Grants to
States for Workplace and Community Transition Training for Incarcerated
Individuals, 3) Education’s Migrant and Seasonal Farmworkers Program,

21GAO, Employment and Training Administration: More Actions Needed to Improve
Transparency and Accountability of Its Research Program, GAO-11-285 (Washington,
D.C.: Mar. 15, 2011).

22GAO, Standards for Internal Control in the Federal Government, GAO-14-704G
(Washington, D.C.: Sept. 2014).

2GA0-11-92.
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and 4) Education’s Projects with Industry program. In addition, Congress
did not appropriate funds for Education’s Tech Prep Education State
Grants in fiscal year 2011 and DOL’s Community Based Job Training
Grants programs in fiscal year 2010, according to agencies’ budget
documents.?*

We also identified two additional E&T programs through interviews with
agency officials and a related GAO report: 1) Department of Veterans
Affairs’ (VA) Compensated Work Therapy, and 2) Department of
Defense’s (DOD) Job Training, Employment Skills Training,
Apprenticeships, and Internships.?®

For changes in the program list from our 2011 review to our current
review, see appendix Il.

The 43 programs we identified in fiscal year 2017 are fragmented across
nine federal agencies, as programs were in 2011 (see fig. 2).%

24In Education’s fiscal year 2011 budget request to Congress, the department stated that
it was not requesting funds for Tech Prep Education State Grants and proposed to
consolidate the funding under its Career and Technical Education-Basic Grants to States.
In DOL'’s fiscal year 2011 budget request to Congress, the department stated that funding
for the Community Based Job Training Grants was replaced by funding for the Career
Pathways Innovation Fund. In fiscal year 2010, Congress did not appropriate funds for the
Community Based Job Training Grants. Our 2011 review included programs funded
through fiscal year 2009. GAO-11-92.

2We identified VA's Compensated Work Therapy by interviewing VA officials, and DOD’s
Job Training, Employment Skills Training, Apprenticeships, and Internships by reviewing
GAO-15-24.

26GAO defines fragmentation as occurring when more than one federal agency (or more

than one organization within an agency) is involved in the same broad area of national
need and opportunities exist to improve service delivery. GAO-15-49SP.
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Figure 2: Federally Funded Employment and Training Programs, by Agency, Fiscal Year 2017
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« Disabled Veterans’ Outreach Program « Community Services Block Grant

¢ H-1B Job Training Grants * Native Employment Works

« Homeless Veterans’ Reintegration Project « Refugee and Entrant Assistance - Discretionary Grants

« Indian and Native American Program « Refugee and Entrant Assistance - Targeted Assistance Grants

* Job Corps * Refugee and Entrant Assistance State/Replacement Designee Administered

« Local Veterans’ Employment Representative Program Programs

* National Farmworker Jobs Program « Refugee and Entrant Assistance - Voluntary Agencies Matching Grant Program
* Reentry Employment Opportunities » Temporary Assistance for Needy Families

« Registered Apprenticeship

+ Senior Community Service Employment Prograr

« Trade Adjustment Assistance for Workers
« Transition Assistance Program

* Wagner-Peyser Act Employment Service
« WIOA Adult Program

« Job Placement and Training Program
« Tribal Technical Colleges
* Youth Partnership Programs?

« WIOA National Dislocated Worker Grants

« WIOA Youth Program * National Guard Youth Challenge Program

- Women in Apprenticeship and Nontraditional Occupations  Job Training, Employment Skills Training, Apprenticeships, and Internships*
« YouthBuild

Department of Veterans Affairs (2 programs)

Department of Education (7 programs) « Compensated Work Therapy*

* American Indian Vocational Rehabilitation Services * Vocational Rehabilitation and Employment

* Career and Technical Education - Basic Grants to States

* Native American Career and Technical Education Program

* Native Hawaiian Career and Technical Education Program « Supplemental Nutrition Assistance Program Employment and Training

« State Supported Employment Services Program

« State Vocational Rehabilitation Services Program

* Tribally Controlled Postsecondary Career and Technical + Second Chance Act Technology-Based Career Training Program for
Institutions Program Incarcerated Adults and Juveniles

Department of Agriculture (1 program)

Department of Justice (1 program)

Environmental Protection Agency (1 program)

« Environmental Workforce Development and Job Training Cooperative
Agreements

Source: GAO analysis of survey data as confirmed by agency officials. | GAO-19-200

Note: Since GAO'’s prior work on this issue in 2011, we additionally identified the Department of
Veterans Affairs’ Compensated Work Therapy program by interviewing VA officials, and the
Department of Defense’s Job Training, Employment Skills Training, Apprenticeships, and Internships
program by reviewing GAO, Military and Veteran Support: DOD and VA Programs That Address the
Effects of Combat and Transition to Civilian Life, GAO-15-24 (Washington, D.C.: Nov. 7, 2014).

®Department of the Interior (Interior) officials told us that this program includes several programs
administered by Interior's National Park Service: Public Lands Corps, Youth Conservation Corps,
Youth Intern Program, and Youth Partnership Program.
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Federal Obligations for
Employment and Training
Programs Decreased, Due
in Part to the End of
Recovery Act Funding

Our survey results showed that the federal government obligated nearly
$14 billion to the E&T components of its programs in fiscal year 2017, a
decrease of about $5.4 billion or 30 percent, adjusting for inflation, from
the amount in our 2011 review (which reported fiscal year 2009
obligations).?” According to our analysis of survey data, much of the
decrease in E&T obligations can be explained by the expiration of
Recovery Act funding. For example, two-thirds of the Recovery Act
funding designated for E&T programs went to four DOL programs that
received a combined $3.8 billion in Recovery Act appropriations.? From
fiscal year 2009 to fiscal year 2017, the combined E&T obligations for
these four programs decreased by $4.7 billion, or 58 percent.

Of the 31 E&T programs that reported E&T obligations in our survey,
eight programs were responsible for more than $11 billion, or 82 percent
of the total in fiscal year 2017. Their shares of 2017 E&T obligations
ranged from 5 percent for DOL’s Wagner-Peyser Act Employment
Service to 21 percent for Education’s State Vocational Rehabilitation
Services Program (see fig. 3).2° Among these eight programs responsible
for the vast majority of E&T obligations, all must be included in state plans
required under WIOA, except for DOL’s Job Corps, VA’s Vocational
Rehabilitation and Employment, and HHS’ Temporary Assistance for

27Twenty-nine programs were able to provide E&T obligations for both our current review
and our 2011 review, which focused on fiscal year 2009. The information above reflects
E&T obligations for these 29 programs. For fiscal year 2009, 10 of the 47 programs
studied were unable to provide E&T obligations data, and for fiscal year 2017, 12 of the 43
programs studied were unable to provide E&T obligations data. As was the case with
obligations data used for the earlier report, obligations data for some programs in this
review were for the most recent year available rather than for fiscal year 2017. Of the 31
programs that reported fiscal year 2017 E&T obligations, 29 reported using 85 percent or
more of total program obligations for E&T. Two other programs—HHS’ Temporary
Assistance for Needy Families and the Community Services Block Grant—used 13 and 12
percent, respectively, for E&T.

28|n our 2011 review, our survey asked program officials to report appropriations data
provided by the Recovery Act in fiscal year 2009. These programs were DOL’s 1) WIOA
Dislocated Worker Formula Program, 2) WIOA Youth Program, 3) WIOA Adult Program,
and 4) the Wagner-Peyser Act Employment Service.

29Program officials for Education’s Career and Technical Education — Basic Grants to
States were unable to provide E&T obligations for either 2009 or 2017, but the total
obligations for the program exceeded $1.1 billion for fiscal year 2017.
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Needy Families (TANF). In addition, all but DOL’s Job Corps and VA’s
Vocational Rehabilitation and Employment are state-administered.°

Figure 3: Eight Programs Accounted for Majority of Federal Employment and
Training Obligations, Fiscal Year 2017

State Vocational Rehabilitation
Services Program (Education)

Temporary Assistance
for Needy Families (HHS)

Job Corps (DOL)

Vocational Rehabilitation
and Employment (VA)

All other

programs

(23 programs) WIOA Dislocated Worker
Formula Program (DOL)

WIOA Youth Program (DOL)

WIOA Adult Program (DOL)

Wagner-Peyser Act

DOL= U.S. Department of Labor Employment Service (DOL)

Education= U.S. Department of Education
HHS= U.S. Department of Health and Human Services
VA= U.S. Department of Veterans Affairs
WIOA= Workforce Innovation and Opportunity Act

Source: GAO analysis of survey data as confirmed by agency officials. | GAO-19-200

Note: Program officials for Education’s Career and Technical Education — Basic Grants to States
were unable to provide E&T obligations for either 2009 or 2017, but the total obligations for the
program exceeded $1.1 billion for fiscal year 2017.

For complete data on reported changes in E&T obligations between fiscal
years 2009 and 2017, for the 29 programs that provided estimates in both

30yUnder WIOA, the governor of each state may elect to submit either a unified plan or a
combined plan to DOL. A unified plan covers the six WIOA core programs, whereas a
combined plan includes the core programs and at least one partner program. HHS’ TANF
is among the list of partner programs that can be included in WIOA combined state plans.
DOL'’s Job Corps is operated through federal contracts with local providers. VA’'s
Vocational Rehabilitation and Employment program is federally administered through VA
Regional Offices.
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years, see appendix Il for numbers adjusted for inflation and appendix IV
for unadjusted numbers.

The number of people served by E&T programs also declined, from 24
million to 11 million individuals in the most recent year for which data
were available, or a 56 percent decrease from the number reported in the
2011 report.®" Two of DOL’s E&T programs—the Wagner-Peyser Act
Employment Service and the WIOA Adult Program—accounted for the
majority of this decrease, dropping by 8 million and 4 million, respectively.
Participation in certain programs, for example, Wagner-Peyser Act
Employment Service and WIOA Adult Program, changed markedly as the
economy improved, suggesting that enrollment is highly sensitive to
economic conditions. Since we last reviewed these programs in 2011, the
U.S. economy has improved and the unemployment rate dropped by 53
percent (see fig. 4).

31These data reflect the number served in fiscal year 2017, 2016, and 2015. For some
programs, officials reported data for a program year.
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Figure 4: Federal Employment and Training Obligations, Employment and Training
Program Participation, and Unemployment Rate, Fiscal Years 2009 and 2017

Total reported

E&T obligations Number served
(in billions of dollars) (in millions of people) Unemployment rate
20 196° 30
10 93
Includes — 25 242
$5.6 billion 8
Recovery 15 14.0
Act funds
20
6
10 15 44
10.7 4
10
5
5 2
(] 0 0
2009 2017 2009 2017 2009 2017

42009 numbers adjusted for inflation in fiscal year 2017 dollars
Recovery Act= American Recovery and Reinvestment Act of 2009

Source: GAQ analysis of survey data as confirmed by agency officials and Bureau of Labor Statistics data. | GAO-19-200

Note: To estimate Recovery Act funds obligated to employment and training (E&T), we assumed that
Recovery Act funds were obligated to E&T in the same proportion as other program funds. We
focused on 14 federal E&T programs that reported receiving Recovery Act funding and 12 that
reported E&T obligations in both the 2009 and 2017 program years. For these 12 programs, we
calculated E&T obligations in 2009 as a share of total obligations for that year. We used this E&T
share to estimate the part of any Recovery Act appropriation that was also spent on E&T. To find the
value of Recovery Act appropriations, in dollars, obligated to E&T, we multiplied the E&T share in
2009 by the Recovery Act appropriation. We assumed that Recovery Act obligations were made in
federal fiscal year 2009 and we used the GDP price index to adjust our estimates for inflation in order
to express the value in fiscal year 2017 dollars.

DOL officials said these factors could have reduced the demand for
certain E&T services. Unemployment is an important driver of demand for
some, but not all, E&T programs. For example, demand for certain
employment and training services, such as vocational rehabilitation, may
be relatively insensitive to economic conditions. In addition, technology
has the potential to change workforce needs in certain industries, leading
to workers who need retraining. In addition, DOL officials told us that
under WIOA a new definition of program participant, effective in 2016,
that primarily impacted the number of participants reported for Wagner-
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Employment and
Training Programs
Administered by
Various Agencies
Generally Overlap,
but Effects of Overlap
May Vary

Peyser Act Employment Service, WIOA Adult Program, and WIOA
National Dislocated Worker Grants.*?

The 43 E&T programs generally overlap in that they provide similar
services to similar populations, according to our survey analysis (see
table 1).% In our survey, almost all of the 43 programs reported providing
employment counseling and assessment services as well as job search
or job placement activities (39), job readiness training (38), and job
referrals (37).3* The least commonly provided service selected from our
list of service categories—high school completion or equivalency
assistance—was provided by over half (26) of the programs.

32pOL officials told us that the WIOA definition of participant does not include those
individuals using only a self-service system or receiving information-only services, so
individuals receiving such services are not included in WIOA participant counts. DOL
officials said this is an adjustment from the definition used under prior legislation, the
Workforce Investment Act of 1998 (WIA).

3370 collect information on overlap, fragmentation, and potential for duplication among
federal employment and training programs, we developed a survey that included
questions about services provided and questions confirming program objectives and
beneficiary requirements listed in the CFDA. We did not conduct a legal analysis to
confirm the various characterizations of the programs in this report, such as services
provided, target population, eligibility criteria, or program goals. Instead, program
information in this report is generally based on our survey results as confirmed by agency
officials.

340ur survey asked program officials to select from a list of types of E&T services,
including the category of “other employment and training activities” in case our list did not
cover a particular service. While offering the same services does not necessarily mark
inefficient use of resources, it can flag need for coordination. For example, USDA officials
in technical comments noted that its Supplemental Nutrition Assistance Program
Employment and Training (SNAP) E&T offers participants almost all of the services
included in our list, but in many instances, the program offers these services through
existing employment and training providers. However, in other cases, we reported that
state SNAP E&T grantees had not leveraged state workforce systems in delivery of E&T
services (see GAO-19-56).
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Table 1: Employment and Training Services Provided Most Frequently by Federal Programs, Fiscal Year 2017

Employment and Training Services Number of Programs That Reported Providing This Service
(out of 43 total)
Employment counseling and assessment 39
Job search or job placement activities 39
Job readiness training 38
Job referrals 37
Job development 36
Occupational or vocational training 36
Work experience 35
On-the-job training 33
Remedial academic, English language, or basic adult literacy 32
instruction
Job retention training 32
Other employment and training activities® 29
High school completion or equivalency assistance 26

Source: GAO analysis of survey data as confirmed by agency officials. | GAO-19-200

®Other employment and training activities include, but are not limited to, mentoring, computer literacy,
and community service.

Through our survey, eight of the 43 programs reported serving the
general population (that is, a relatively broad target) and the remaining 35
reported serving a narrower target population, such as Native Americans
(8), veterans and transitioning servicemembers (7), or youth (5).%5,3¢

3SFor descriptive purposes, we categorized programs as having a narrower or broader
(general) target population based on the type of participant served, according to program
objectives and program eligibility criteria as stated in the CFDA. Agency officials reviewed
and confirmed these categorizations. VA officials noted that the Vocational Rehabilitation
and Employment program serves veterans with a service-connected disability. For
purposes of this report, we categorized it with other programs directed to veterans. In
categorizing programs by target population, we used the following categories: 1) general
population, 2) dislocated workers or trade-impacted workers, 3) migrant and seasonal
farm workers, 4) Native Americans (in this report, the term Native Americans refers to
American Indians and Native Hawaiians), 5) people with physical or mental disabilities, 6)
prisoners or ex-offenders, 7) refugees, 8) veterans or transitioning service members, 9)
youth, and 10) older workers, women, and unemployed and underemployed residents of
solid and hazardous waste-impacted neighborhoods (collectively, other).
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Our survey analysis shows overlap in services exists among programs
serving the general population as well as among those serving each
specific target population. Specifically, a majority of programs targeting
the general population, Native Americans, and youth reported providing
many of the same services. For example, all of the five youth programs
reported providing similar E&T services, such as employment counseling
and assessment and job readiness training (see fig. 5). For more
information on services provided by programs serving selected target
populations, see appendix VI.

36Programs that serve the general population include: 1) Career and Technical Education
- Basic Grants to States (Education); 2) Community Services Block Grant (HHS); 3) TANF
(HHS); 4) Wagner-Peyser Act Employment Service (DOL); 5) H-1B Job Training Grants
(DOL); 6) Registered Apprenticeship (DOL); 7) WIOA Adult Program (DOL); and 8)
Supplemental Nutrition Assistance Program Employment and Training (USDA). General
population programs may have other eligibility criteria beyond those identified in our
targeted population list (for example, participating in the Department of Agriculture’s
Supplemental Nutrition Assistance Program Employment and Training or meeting certain
income standards). Programs that offer E&T services may serve or prioritize program
participants from a specific target population, such as veterans. For example, veterans are
to receive priority for services in any qualified job training program funded by DOL. 38
U.S.C. § 4215.
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Figure 5: Number of Employment and Training Programs Providing a Specific Service, by Target Population, Fiscal Year 2017
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Source: GAO analysis of survey data as confirmed by agency officials. | GAO-19-200

Note: This figure displays results for selected populations and covers a subset (28) of the 43
identified programs.

®The programs included in our list of general population programs include Department of Education’s
Career and Technical Education - Basic Grants to States; Department of Health and Human Services’
Community Services Block Grant and Temporary Assistance for Needy Families; Department of
Labor’'s Wagner-Peyser Act Employment Service, H-1B Job Training Grants, Registered
Apprenticeship, and WIOA Adult Program; and Department of Agriculture’s Supplemental Nutrition
Assistance Program Employment and Training. General population programs may have other
eligibility criteria beyond those identified in our targeted population list (for example, participating in
the Department of Agriculture’s Supplemental Nutrition Assistance Program Employment and
Training or meeting certain income standards).

®Other employment and training activities include, but are not limited to, mentoring, computer literacy,
and community service.

°One veterans program only serves individuals with a service connected disability.

Many of the E&T programs targeting specific populations are fragmented
across multiple agencies. For example, four agencies administer the eight
Native American E&T programs and three administer the seven programs
for veterans (see table 2).
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Table 2: Employment and Training Programs, by Population Served and Federal Agency Responsible, Fiscal Year 2017

Population Served DOL Education HHS Interior DOD VA USDA DOJ EPA Number of
(total number of programs Agenc_les
serving population) Reporting

Providing
Employment
and Training

Services
Native Americans® ° ° ° ° o o o o o 4
(total of 8 programs)
General Population® ° ° . o o ° o o 4
(total of 8 programs)
Veterans/Transitioning ° o o o ° ° o o o 3
Servicemembers*
(total of 7 programs)
Youth ° o o ° ° o o o o 3
(total of 5 programs)
Other® ° o o o o o o o ° 2
(total of 3 programs)
Prisoners or Ex-Offenders ° o o o o o o ° o 2
(total of 2 programs)
Refugees o o ° o o o o o o 1
(total of 4 programs)
Dislocated or Trade- ° o o o o o o o o 1
Impacted Worker
(total of 3 programs)
People with Physical or o ° o o o o o o o 1
Mental Disabilities®
(total of 2 programs)
Migrant and Seasonal ° o o o o o o o o 1

Farmworker
(total of 1 program)

Legend: e = Provides employment and training services o = Does not provide employment and training services
Source: GAO analysis of survey data as confirmed by agency officials. | GAO-19-200

Note: DOL = Department of Labor, Education = Department of Education, HHS = Department of
Health and Human Services, Interior = Department of the Interior, DOD = Department of Defense, VA
= Department of Veterans Affairs, USDA = Department of Agriculture, DOJ = Department of Justice,
and EPA = Environmental Protection Agency.

%In this report, the term “Native Americans” refers to American Indians and Native Hawaiians.

®The programs included in our list of general population programs include Education’s Career and
Technical Education - Basic Grants to States; HHS’ Community Services Block Grant and Temporary
Assistance for Needy Families; DOL’s Wagner-Peyser Act Employment Service, H-1B Job Training
Grants, Registered Apprenticeship, and WIOA Adult Program; and USDA’s Supplemental Nutrition
Assistance Program Employment and Training. General population programs may have other
eligibility criteria beyond those identified in our targeted population list (for example, participating in
USDA'’s Supplemental Nutrition Assistance Program Employment and Training or meeting certain
income standards).
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°Other includes older workers, women, and unemployed and underemployed residents of solid and
hazardous waste-impacted neighborhoods.

According to VA officials, VA’s Vocational Rehabilitation and Employment program serves individuals
with a service connected disability and VA’'s Compensated Work Therapy program serves individuals
enrolled in Veterans Health Care and does not require a service connected disability.

Overlap among program services may have benefits, but it may also
suggest opportunities for coordination or efficiencies in service delivery.
Overlap may be beneficial in 1) helping program participants with specific
needs better access E&T services, 2) providing more tailored or intensive
support services, or 3) achieving higher quality outcomes for specific
populations than would be achievable from their use of a more broadly
targeted program. For example:

o A 2015 study funded by DOL on services provided to veterans
through the public workforce system in Texas found that veterans who
received intensive services from DOL’s Disabled Veterans’ Outreach
Program Specialist or Local Veterans’ Employment Representative
staff subsequently had higher earnings than veterans who did not,
although these same veterans may have been eligible for similar
services provided by other programs to the general population. ¥

e A 2017 study funded by the U.S. Department of Agriculture (USDA)
on its Supplemental Nutrition Assistance Program (SNAP) E&T—
which helps participants who are eligible to receive nutrition
assistance from the federal government better access E&T services
—found that program participants also received support services,
such as child care vouchers and transportation assistance.
Participants said these services were important to their participation in
the E&T program and helped those with specific needs better access
E&T services.3®

%|ntensive services include assessing job readiness, including interviews and testing;
developing an Individual Development Plan; providing career guidance through group or
individual counseling; providing labor market, occupational, and skills transferability
information to inform occupational decisions; and conducting monthly follow-up by an
assigned case manager for up to 6 months. L. Rosenberg, M. Strayer, S. Boraas, B.
English, D. Khemani, Providing Services to Veterans Through the Public Workforce
System: Descriptive Findings from the WIA Gold Standard Evaluation: Volume |
(Washington, D.C.: May 2015).

38G. Rowe, E. Brown, B. Estes, SNAP Employment and Training (E&T) Characteristics
Study: Final Report (Washington, D.C.: October 2017).
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However, when multiple programs overlap or are fragmented, there is
also a risk that program administrators may not make efficient use of
available resources if they do not coordinate their efforts. Without careful
coordination, programs may not fully leverage mutual benefits or
participants may find administrative requirements burdensome or
redundant. For example:

« A 2018 GAO report on USDA’s SNAP E&T program found that 20
states’ SNAP E&T programs did not partner with workforce agencies
to provide E&T services.* States that do not fully leverage resources
available through the workforce development system may miss
opportunities to serve a greater number of SNAP E&T participants
and provide a wider variety of services.*® GAO recommended the
administrator of the Food and Nutrition Service take additional steps
to assist states in leveraging available workforce development system
resources.

o A 2017 study funded by DOL on American Job Centers found that
customers became frustrated filling out applications in what they
viewed as redundant paperwork requirements for multiple programs
with varying eligibility criteria.*'

3%Funded through DOL’s Employment and Training Administration, state and local
workforce agencies operate American Job Centers through a nationwide network of more
than 2,500 centers. These centers provide a range of employment-related services to job
seekers under one roof.

40GA0, Supplemental Nutrition Assistance Program: More Complete and Accurate
Information Needed on Employment and Training Programs, GAO-19-56 (Washington,
D.C.: Nov. 20, 2018).

4. Chamberlain, C. Bertaine, J. Cadima, IMPAQ International, and M. Darling, A.
Kenrick, J. Lefkowitz, ideas42 , Study of the American Job Center Customer Experience,
Summary Report (Columbia, MD: December 2017).
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Almost All Agencies
Reported Actions to
Address Program
Fragmentation and
Overlap, but
Effectiveness of these
Actions Remains
Uncertain

Employment and Training  In response to our survey of agency officials for the 43 E&T programs,

Program Officials almost all (38) reported taking at least one action to manage

Reported Taking Actions to fragmentation, overlap, and/or potential duplication. Common actions
included providing program guidance and technical assistance,
coordinating participant services (e.g., co-locating services or co-enrolling

Address Fragmentation

and Overlap participants), and effectively managing grants (see table 3).

______________________________________________________________________________________________________________________|
Table 3: Number of Federal Employment and Training Programs Reporting Actions in Various Categories to Manage Program

Fragmentation and Overlap

Number of Programs That

Reported Using Action to
Manage Each Issue®

Category of Actions Fragmentation Overlap
Coordination of participant services (e.g., co-enrollment and co-location of services, participant 8 15
referrals)

Funding (e.g., streamlined funding sources, allowed more local flexibility to transfer funding between 1 5
programs)

Grants management (e.g., grants application process and grants administration) 13 12
Interagency collaboration, workgroups, and agreements 8 13
Provision of guidance and technical assistance 10 13
Performance measurement and monitoring (e.g., alignment of measures and reporting systems, 13 5
ongoing program monitoring)

Strategic planning 9 3

Source: GAO analysis of survey data. | GAO-19-200

®Program officials representing each of the 43 programs GAO reviewed were asked to identify up to

three actions they had taken to manage fragmentation and overlap, respectively. A program could

have reported taking the same action for both fragmentation and overlap.
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Our survey analysis showed that of 43 E&T programs, 31 across eight
agencies reported taking at least one action to manage fragmentation. In
addition, 38 programs across all nine agencies reported taking at least
one action to manage overlap.*? For example, to address fragmentation
and overlap, officials representing seven programs within DOL and
Education reported in our survey that they participated in interagency
workgroups to share information and to facilitate cross-agency
communication to coordinate services. Likewise, VA reported that the
agency and DOL updated their interagency technical assistance guide to
better align the agencies’ veteran E&T programs. (See table 4.)

__________________________________________________________________________________________________________________|
Table 4: Examples of Actions Federal Agencies Reported Taking to Address Fragmentation and Overlap in Employment and
Training Programs

Type of Action Examples

Coordination of Participant Services

Co-located services « 7 DOL programs reported that the co-location of E&T programs at a single location enables
grantees of multiple programs to make their services available at American Job Center.

Co-enrolled participants in multiple 10 DOL programs reported encouraging participants’ co-enrollment to coordinate services

programs across multiple E&T programs in order to meet individual needs.

Used referrals to link participants « 3 programs within Interior and VA reported the use of inter-program referrals to help ensure
with multiple programs participants receive the most appropriate services across different programs.

Funding

Transfer of funding across programs « DOL reported encouraging states and local workforce development areas to use flexibilities
that allow them to transfer funds between their Adult and Dislocated Worker programs.

Consolidation of funding sources o Interior's Indian Employment Assistance program and HHS’s Tribal Work Grants program
reported that tribes are using authorized plans to consolidate funding across multiple
programs directed at Native Americans.

Grants Management

Managed grant award process « 6 DOL programs reported that they include a scoring criterion on competitive grant
applications to assess the extent to which grant applicants collaborate with other programs.

o EPA’s Environmental Workforce Development and Job Training Cooperative Agreements
program distributes a list of its competitive grant applicants to other federal agencies to
ensure that none are receiving funds for the same purposes.

42Through our survey, we also asked program officials if they had taken actions to either
detect or prevent potential duplication between their program and other federally-funded
programs. Compared to the number of programs taking actions to address fragmentation
and overlap, fewer programs reported taking actions to detect and prevent duplication,
with 28 programs reporting they had taken action to detect potential duplication, and 27
reporting they had taken action to prevent duplication. Of those that reported taking such
actions, the actions cited were similar to those reported to address fragmentation and
overlap. Program officials cited the use of performance measurement and monitoring;
interagency collaboration, workgroups, and agreements; and the provision of guidance
and technical assistance.
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Type of Action Examples

Consolidated grants management .
across multiple programs

9 DOL programs reported that the agency took steps to consolidate grants management,
including centralizing administration in a single office or applying the same processes
across programs.

Interagency Collaboration, Workgroups, and Agreements

Established interagency workgroups <

7 programs within DOL and Education reported using interagency workgroups to share
information and to facilitate cross-agency communication to coordinate services.

Developed memorandum of .
understanding between partner
agencies

DOL’s Transition Assistance Program reported developing a memorandum of
understanding with partner agencies detailing each agency’s responsibilities for
transitioning veterans into employment.

Provision of Guidance and Technical Assistance

Issued guidance, regulations, other <
agency publications

VA reported that the agency and DOL updated their interagency technical assistance guide
to better align the agencies’ veteran E&T programs.

7 DOL programs reported that the agency has issued guidance on such topics as
coordinating across programs, preparing One-Stop staff to combine program services, and
braiding program funding.

Provided technical assistance to .
grantees and agency staff

5 DOL programs reported that the agency provided training to grantees that emphasized
program collaboration.

VA'’s Vocational Rehabilitation and Employment provides new counselor training at which
VA’s Compensated Work Therapy is invited to present on available services and
collaboration strategies.

Performance Measurement and Monitoring

Aligned performance measures and
reporting systems across programs

14 DOL programs reported sharing performance measures across programs and using
uniform reporting systems to align performance measurement across multiple E&T
programs.

Performed ongoing monitoring .

2 HHS programs reported using ongoing program monitoring to ensure inter-program
alignment.

Strategic Planning

Developed and reviewed program .
strategic plans

5 DOL programs reported that DOL, Education, and HHS are to jointly review state
Workforce Innovation and Opportunity Act (WIOA) plans to assess how multiple programs
align to meet skill needs for job seekers and employers.

USDA'’s Supplemental Nutrition Assistance Program Employment and Training program
reported that it issued guidance to states about including the program in state plans under
WIOA.

Source: GAO analysis of survey data. | GAO-19-200

Notes: Education = Department of Education, EPA = Environmental Protection Agency, HHS =
Department of Health and Human Services, Interior = Department of the Interior, DOL = Department
of Labor, VA = Department of Veterans Affairs, and USDA = Department of Agriculture.

Through our survey, officials representing each of the 43 programs were asked to report up to three
actions that they had taken to manage fragmentation and overlap, respectively. The table presents
selected examples to illustrate the variety in the actions taken and is not intended to be
comprehensive. Program officials may have taken additional actions that they did not report through
our survey. Program counts shown for DOL include both DOL programs whose managers identified
such actions in our survey and additional programs that DOL officials reported had taken such
actions. In only one case did DOL identify more than one or two additional programs taking a specific
action: While six DOL program managers responding to our survey reported action to align
performance measures and reporting systems across programs, DOL officials reported that eight
additional DOL programs were implementing a common reporting system.
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Program officials reported that their actions were motivated by a variety of
factors, including their own assessments, legal requirements such as
those in WIOA, and audit recommendations. They attributed some of their
actions to their assessment of the potential for duplicative services, or to
promote streamlined administration. For example:

« In 2014, DOL released updated guidance to administrators of its
Disabled Veterans’ Outreach Program to encourage coordination with
its Wagner-Peyser Act Employment Service program to help ensure
that the two programs were not providing similar services to
veterans.*3

« Education reported that its data collection and reporting system
integrates data from the State Vocational Rehabilitation Services
Program and State Supported Employment Services Programs.
Likewise, Education reported that its monitoring and technical
assistance guide addresses both the State Vocational Rehabilitation
Services Program and the State Supported Employment Services
Program.

In addition, DOL and other agencies reported taking actions that are
either required or encouraged by federal law in order to manage
fragmentation and overlap.** For example:

« DOL officials reported that since WIOA was enacted in 2014, DOL,
Education, and HHS have jointly issued directives and guidance to
help states implement and administer WIOA, such as guidance on
developing their required state strategic plans. Also under WIOA, DOL
and Education have issued joint regulations and established common
data definitions and joint data collection instruments to align
performance reporting for WIOA six core programs.

« Agencies with E&T programs targeted toward Native Americans
reported that tribes’ use of authorized plans to integrate employment,
training, and related services programs can help manage

43DOL, Employment and Training Administration, Training and Employment Guidance
Letter 19-13, April 10, 2014.

44WI0A emphasizes the alignment and integration of workforce programs. Among other
things, WIOA requires the development of WIOA state strategic plans, uniform
performance measures across certain programs, and the co-location of multiple programs
at American Job Centers. DOL also emphasizes the benefits of co-enrolling job-seekers
into multiple programs.
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fragmentation and overlap. The potential scope of such plans
(referred to as 477 plans), which had been originally authorized in
1992, was increased via legislation in 2017 to include programs with
more purposes. With an authorized plan in place, tribes can integrate
certain federal funds received by the tribe and coordinate
employment, training, and related services across multiple programs
that serve the tribe. In December 2018, 12 agencies signed a
memorandum of agreement intended to set forth the basic functions
and relationships of those agencies in the funding and oversight of
tribal 477 plans and to facilitate coordination and collaboration
between the agencies.*®

Agencies have also taken actions to improve collaboration across multiple
E&T programs based on our recommendations or on internal audits. For
example:

o« 1In 2011, we recommended that the Secretaries of DOL and HHS work
together to develop and disseminate information that could facilitate
further progress by states and localities in increasing administrative
efficiencies in E&T programs, such as state initiatives to consolidate
program administrative structures and state and local efforts to co-
locate E&T programs at one-stop centers.*® In response, DOL and
HHS took a number of steps, including issuing a January 2015 study
focused on identifying and documenting potentially promising
practices in coordinating Temporary Assistance for Needy Families
(TANF) and WIA services at the state and local levels.*’

e In 2012, we found that the interagency handbook used by DOL and
VA to coordinate E&T services for veterans did not include, for
example, incorporating labor market information into rehabilitation
plans.*® In 2015, as GAO recommended, these agencies revised the
interagency handbook by outlining how VA and DOL staff should
coordinate efforts to provide veterans with labor market information

45Interagency Memorandum of Agreement, Indian Employment, Training and Related
Services Consolidation Act of 2017, December 2018.

46GA0-11-92.

G, Kirby, J. Lyskawa, et. al., Mathematica Policy Research, OPRE Report 2015-04,
Coordinating Employment Services Across the TANF and WIA Programs (Washington,
D.C.: Jan. 19, 2015).

48GA0-13-29.
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when developing employment and training objectives and assist them
in selecting training and credentialing opportunities as a part of their
rehabilitation plans.

« In 2012, EPA’s Office of Inspector General conducted an audit of its
Environmental Workforce Development and Job Training Cooperative
Agreements program which concluded that, absent internal controls,
the program was at risk for duplication with other E&T programs.*® To
mitigate that risk, the lead program administrator now provides other
federal agencies a list of program applicants to ensure that no
applicant is receiving funds for the same purposes outlined in the
Environmental Workforce Development and Job Training program
application.

While most programs reported taking action to manage fragmentation or
overlap, officials from five programs reported in our survey that they had
taken no action.*° Officials from four of these programs reported that no
action was necessary because their program offered a unique service or
served a specialized population.®’ While we did not further review the
need for coordination among these programs and others, they
nonetheless reported one or more services in common with others
serving the same population. In addition, while unique aspects may be
protective to some extent against the risk of duplication, unique features
may not necessarily reduce the risk of overlap or need for coordination.
For example, DOD officials stated that apart from its Job Training,
Employment Skills Training, Apprenticeships, and Internships program,
they were not aware of any other federal program that allows
servicemembers to participate in job training, including apprenticeships
and internships, beginning up to 6 months before their service obligation
is completed. DOL officials confirmed that its Transition Assistance

9U.S. Environmental Protection Agency Office of Inspector General, Environmental Job
Training Program Implemented Well, But Focus Needed on Possible Duplication With
Other EPA Programs, Report No. 12-P-0843 (Washington, D.C.: Sept. 21, 2012).

50The five programs were: 1) DOD’s Job Training, Employment Skills Training,
Apprenticeships, and Internships; 2) Education’s Native Hawaiian Career and Technical
Education Program; 3) Interior's Tribal Technical Colleges; 4) DOL’s Registered
Apprenticeship; and 5) DOL’s Women in Apprenticeship and Nontraditional Occupations.
In technical comment on our draft report, DOL reported it had initiated activities to better
integrate the workforce system and apprenticeship, such as providing training on the use
of WIOA funds in support of apprenticeship.

STofficials from the other program did not offer an explanation for why they did not take
action.
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Program does not offer job training to service members, but it does, like
the DOD program, offer pre-separation employment services and
counseling.®® VA also noted in its technical comments that
servicemembers who meet Vocational Rehabilitation and Employment
eligibility criteria may, with DOD permission, receive these job training
services as part of their rehabilitative program and that it partners with
DOD to train transitioning servicemembers as veterans’ services
representatives. We did not further review the need for coordination
among these or other programs that reported no action, but absent a
more complete evaluation, it is not possible to assess whether these
programs have taken sufficient steps to address overlap. Regarding
duplication, 14 programs reported no action either to detect it or to
prevent it.>

Agencies Did Not
Consistently Assess the
Effectiveness of their
Actions to Manage
Overlap and
Fragmentation

Agencies administering E&T programs did not consistently have
information on results to know how well their actions to manage program
fragmentation and overlap were working. DOL officials told us that they
generally had not assessed the actions they reported in our survey to
manage overlap, fragmentation, and potential for duplication, but noted
that the agency has begun an implementation study of WIOA that will
include examining state and local efforts to increase program coordination
and collaboration. DOL expects the final report will be completed in fall
2019, and agency officials said it is coordinating with other agency
partners.

Asked about efforts made by specific programs to manage overlap and
fragmentation, other agency officials said they had assessed results of
these efforts in some c