Department of Health and Human Services

OFFICE OF
INSPECTOR GENERAL

State Strategies For Working With
Hard-To-Employ TANF Recipients

& HRALTy)
0
“o

JANET REHNQUIST
( INSPECTOR GENERAL
q’ veza JULY 2002

OEI-02-00-00630




OFFICE OF INSPECTOR GENERAL
http://www.oig.hhs.gov/

The mission of the Office of Inspector General (OIG), as mandated by Public Law 95-452, as amended,
is to protect the integrity of the Department of Health and Human Services (HHS) programs, as well as
the health and welfare of beneficiaries served by those programs. This statutory mission is carried out
through a nationwide network of audits, investigations, and inspections conducted by the following
operating components:

Office of Audit Services

The OIG's Office of Audit Services (OAS) provides all auditing services for HHS, either by conducting
audits with its own audit resources or by overseeing audit work done by others. Audits examine the
performance of HHS programs and/or its grantees and contractors in carrying out their respective
responsibilities and are intended to provide independent assessments of HHS programs and operations in
order to reduce waste, abuse, and mismanagement and to promote economy and efficiency throughout the
Department.

Office of Evaluation and | nspections

The OIG's Office of Evaluation and Inspections (OEI) conducts short-term management and program
evaluations (called inspections) that focus on issues of concern to the Department, the Congress, and the
public. The findings and recommendations contained in the inspections reports generate rapid, accurate,
and up-to-date information on the efficiency, vulnerability, and effectiveness of departmental programs.

Office of I nvestigations

The OIG's Office of Investigations (Ol) conducts criminal, civil, and administrative investigations of
allegations of wrongdoing in HHS programs or to HHS beneficiaries and of unjust enrichment by
providers. The investigative efforts of Ol lead to criminal convictions, administrative sanctions, or civil
monetary penalties. The Ol aso oversees State Medicaid fraud control units which investigate and
prosecute fraud and patient abuse in the Medicaid program.

Office of Counsal to the I nspector General

The Office of Counsel to the Inspector General (OCIG) provides general legal services to OIG, rendering
advice and opinions on HHS programs and operations and providing al legal support in OIG’s internal
operations. The OCIG imposes program exclusions and civil monetary penalties on health care providers
and litigates those actions within the Department. The OCIG also represents OIG in the global settlement
of cases arising under the Civil False Claims Act, develops and monitors corporate integrity agreements,
develops model compliance plans, renders advisory opinions on OIG sanctions to the health care
community, and issues fraud alerts and other industry guidance.




EXECUTIVE SUMMARY

OBJECTIVE

To identify Strategies States use to work with hard-to-employ TANF recipients, who have
sgnificant barriers to employment, trangtion into the workforce.

BACKGROUND

The Personal Responsibility and Work Opportunity Reconciliation Act (PRWORA, P.L. 104-
193) of 1996 replaced the Federd entitlement program Aid to Families with Dependent
Children (AFDC) with the Temporary Assstance for Needy Families (TANF) block grant
program. The legidation imposes strict work requirements, limits Federd assstance to five
years, and establishes minimum work participation rates. Within these limits, States have broad
flexibility to design their own programs to promote work and self-sufficiency.

Individuds on the welfare casdoad may have sgnificant barriers to employment and difficultly
finding and sustaining work. These recipients are often referred to as hard-to-employ. Many
of these individuds had been exempted from work participation under the former AFDC
program but are now subject to work requirements under PRWORA. Further, they are the
part of the casdoad that may reach the five-year time limit and no longer qualify for Federd
assistance.

This ingpection identifies State Strategies for helping hard-to-employ recipients who have
sgnificant barriers to employment. Based on discussions with researchers and practitioners, we
focused on the following eight barriers:

Substance abuse Physicd disabilities
Domestic violence Learning disabilities
Menta hedth issues Language barriers
Chronic hedlth problems Multiple barriers

Thisingpection is based on areview of each State's TANF plan and atelephone survey of
TANF officids from each of the 50 States and the Didtrict of Columbia
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FINDINGS

States rely on a number of strategies to identify barriers to
employment

States most commonly screen dl recipients for domestic violence issues, substance abuse,
physica disahilities, and chronic hedlth problems. At least 26 States use some type of formad
tool or instrument to identify recipients with each of the barriers we addressed, with the
exception of language barriers. States dso rely on recipients to disclose information about
barriersthey face. At least Sx Statestrain staff to observe behaviors or other clues that help
identify recipients with each of the barriers addressed in this inspection.

Thirty-seven States rely on non-TANF agencies and organizations
to provide services to recipients with all of these barriers

All States form partnerships with other agencies and organizations to help recipients with
barriers. Thirty-seven States refer to or have some arrangement with non-TANF agencies or
organizations to provide services to recipients with al of the barriers addressed in this
inspection. Services may include drug treatment, menta hedlth treatment, shelters for domestic
violence victims, English as a Second Language classes, or vocationd rehabilitation.

Thirty-one States have expanded their case management services
to better meet the needs of recipients with barriers

States commonly report that they provide more intensve case management or use
interdisciplinary teams or multiple agencies to help coordinate and broker services for these
recipients. Asmany as 16 States employ specidized staff to provide targeted assstance to
recipients with each of the barriers we addressed in thisingpection.

States have structured their TANF policies to provide additional
flexibility for recipients with barriers

Forty-one States report that they give or plan to give extensions to at least some hard-to-
employ recipients who have barriers when they reach the State or Federd time limit. Thirty-
seven States dso report that they do not anticipate exceeding the 20 percent extension limit in
the near future. Nearly dl say that they will not have difficulty meeting
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the work participation requirement for one-parent families.

The PRWORA further mandates that a certain percentage of the annua casdoad in each State
must participate in defined work-reated activities. Though more broadly defined activities do
not count toward Federa work participation requirements, 38 States report that they have
expanded this definition to include such activities as substance abuse and mental hedlth
treatment, domestic violence counsdling, and physicd rehabilitation in order to better serve
hard-to-employ recipients with barriers.

States Are Still Facing Challenges

States report facing severd challengesin addressing recipients with barriers to employment. At
least 13 States report they do not have the capacity to serve al recipients with some of the
barriers we addressed. Forty-one States do not have any specific strategiesto help recipients
who face multiple barriers. Only nine States report using pilot programs to implement new
approaches for any of these populations. Additiondly, few States have information about the
barriers faced by recipients who have been sanctioned or have strong evidence about the
effectiveness of their strategies to help recipients with the barriers we addressed in this

ingpection.

Next Steps

This ingpection suggests severa opportunities to improve the TANF program to better serve
hard-to-employ recipients. They are for Congress to consder when re-authorizing TANF, the
Adminigration for Children and Families (ACF) to address when focusing its technica
assigtance efforts, States to examine when developing ther strategies for this population, and
researchersto review in planning their work. These opportunitiesinclude:

. Encouraging States to create and expand innovative programs to better serve recipients
with barriers, particularly those facing multiple barriers; and

. Expanding States' capacity to track recipients who have barriers to employment in
order to increase capacity to evauate States' initiatives that address these populations
and the effects of States' sanction policies.
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Agency Comments

We received comments from the Adminigration for Children and Families (ACF). The ACFis
in generd agreement with the background, findings, and next steps of the ingpection. We
concur with ACF that the Adminigtration’ s proposed re-authorization legidation is consstent
with our findings and next steps. We further recognize that ACF s past and on-going technica
assgtance efforts continue to assst States in implementing initiatives to better serve hard-to-

employ populations. However, we urge ACF to consider more targeted efforts regarding the
next steps that we outlined.
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INTRODUCTION

OBJECTIVE

To identify Strategies States use to work with hard-to-employ TANF recipients, who have
ggnificant barriers to employment, trangtion into the workforce.

BACKGROUND

The Personal Responsibility and Work Opportunity Reconciliation Act (PRWORA, P.L. 104-
193) of 1996 replaced the Federd entitlement program Aid to Families with Dependent
Children (AFDC) with the Temporary Assistance for Needy Families (TANF) block grant
program. The legidation imposes strict work requirements, limits Federd  assstanceto five
years, and establishes minimum work participation rates. Within these limits, States have broad
flexibility to design their own programs to promote work and sdf-sufficiency.

Individuas on the welfare casd oad may have sgnificant barriers to employment and difficultly
finding and sustaining work. These recipients are often referred to as hard-to-employ. They
commonly have one or more employment barriers such as substance abuse, domestic violence,
mental hedlth issues, chronic hedlth problems, physica disabilities, learning disabilities, and
language barriers, among others. Many of these individuas had been exempted from work
participation under the former AFDC program and are how subject to work requirements
under PRWORA. In addition, they are the part of the caseload that may reach the five-year
time limit and no longer qualify for Federd assstance.

Strategies to help recipients with sgnificant barriers are important for a number of reasons.
Time limits make it important for States to work with al recipients before they reach the end of
the Federd five-year time limit. Further, States are aming to further reduce their casdoads and
decreasing wdfare rolls have left some with resources that they can invest in such programs. In
addition, policymakers are focusing on the re-authorization of TANF in 2002. Aspart of this
process, Congressis likely to focus on individuds remaining on ass stance who face barriers to
employment and on any policy changes needed to better serve this population.
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Per sonal Responsibility and Work Opportunity Reconciliation Act

There are severd key provisons of PRWORA that have important implications for hard-to-
employ individuads. The decisons States make in these policy areas define, in part, their
drategy for working with recipients with significant barriersto work. A brief description of
these provisons follows.

Time Limits: One of the most distinguishing provisons of PRWORA is the limit on how long
families may receive Federdly-funded assisance. The law sets a 60-month lifetime limit on
Federa cash assistance and dlows States the discretion to impose shorter time limits. States
may use their own funds to provide income assistance or services to individuals once they have
resched the 60-month Federa time limit.

Participation/Work Requirements. The PRWORA imposes gtrict work requirements for
welfare recipients. The Act requires non-exempt adult recipients to participate in work or
work-related activities within two years after they start receiving assstance. Thelaw aso
establishes minimum work participation rate Sandards each year for dl families receiving
TANF. For example, in Fiscd Year 2002, States must have adultsin 50 percent of al families
who are receiving assistance engaged in work activities at least 30 hours per week.

Activities that are dlowed to count toward the Federa work participation rate requirement
include subsidized and unsubsidized work, job search or job readiness activities, work
experience if private sector employment is not available, community service, on-the-job
training, vocationd education training, job skills training, education related to employment,
satisfactory schoal attendance, and providing child care. States have the flexibility to tailor their
work requirements to permit or require recipients to engage in other types of activities that
address potentid employment barriers such as counsdling or substance abuse treatment.

Exemptions: The PRWORA alowsfor States to exclude months of receiving cash assstance
when cdculating the Federd 60-month time limit. States must exempt the months spent on
TANF when arecipient isaminor or when a case does not have a head of household,
commonly referred to asa“child-only” case. States have the flexibility to exempt specific
categories of recipients from State time limits; however, Federd time limits il include these
months.

The PRWORA a0 dlows States to exempt certain recipients from work requirements. Single
parents of children under the age of six who are unable to obtain child care are exempt from the
two-year work requirement. All families areincluded in the calculation
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of a State’ swork participation rate with the exception of single parents with children under the
age of one, the disabled or are those caring for afamily member.

Extensions. Recognizing that some recipients may not move off welfare before reaching the
time limit, PRWORA dlows States to exclude up to 20 percent of the average monthly
casdload and extend benefits for these families beyond the 60-month limit by reason of
hardship. The definition of what congtitutes a hardship or under what circumstances arecipient
may be granted atemporary extenson to a shorter State-imposed time limit is left up to each
State. Additiondly, the Family Violence Provison (42 USC 602(a)(7)) dlows States that
adopt the Family Violence Option to screen for domestic violence and waive those recipients
from Federd time limits for aslong as necessary. States are not pendized for exceeding the 20
percent cap for extending benefits to victims of domestic violence. States can aso provide
unlimited extensons uang Sae-only funds.

Sanctions: Under certain circumstances, wefare recipients may be sanctioned from receiving
cash assgtance. The law mandates that States sanction welfare recipients for failure to comply
with specific requirements of the program such as not cooperating with child support
enforcement efforts or not participating in work requirements. States have discretion in
sanctioning for other offenses such as testing postive for controlled substances or refusing to
work toward attaining a high school diplomaor its equivdent. Although States can determine
the duration and the nature of sanctions, they are required to reduce benefits pro-rataiif a
recipient is non-compliant with the program. Sanctions can range from reductions in cash
assgance to lifetime indigibility.

Recipientswith Barriersto Employment

Under TANF, many States have implemented a“work first” approach. This gpproach aims a
moving recipients as quickly as possible into jobs by first offering job search asssance. This
srategy has helped to contribute to a 56 percent decline in the number of individuas receiving
welfare since 1996. However, this gpproach may not work for al recipients and some
individuas may need additiona assistance to help trangtion to work. These individuas often
face avariety of persond and family barriers that may need to be addressed in order for them
to find and sustain ajob.

Edtimates of the prevaence of individuas on the welfare casd oad who have these types of
potentid barriers to employment vary widely. One study estimates that 54 percent of the
casel oad has at least one serious barrier to employment, and thisincreases to 89 percent
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when amoderate barrier is aso taken into account.* Another survey found that 78 percent of
welfare recipients experienced at least one barrier to employment.2

Edtimates of the prevalence of recipients with specific barriers to employment aso differ
markedly. A review of recent research found that between one-fourth and one-third of current
TANF recipients have a serious mental heglth problem. 1t dso showed that at least one-fifth of
current recipients have physical impairments that limit their ability to work.® Based on data
from three States, recipients who have learning disabilities range between one-fifth and one-half
of the casdoad. The extent of substance abuse problemsis further estimated to be between 2
and 20 percent.* The prevaence of recipients with more than one barrier to employment aso
rangeswiddy. One survey found that 44 percent of welfare recipients experienced two or
more barriers to employment and 12 percent experienced three or more barriers.®

It should be further noted that recent research has shown that most caseload characteristics
have not changed subgtantialy since welfare reform. Specificaly, one study compared data
from the National Survey of America's Familiesin 1997 and 1999. It found that the percent of
adults with certain barriers did not change significantly and that adults on TANF in 1999 were
not significantly more disadvantaged than those on TANF in 1997.°

Findly, while having a barrier to employment decreases the probakility of finding work, many
individuas with barriers are able to find and sustain jobs. A synthess of recent research shows
that those with more barriers are less likely to work than those with fewer barriers, but they are
more likely to work now than prior to welfare reform.” More specificaly, one study by the
Urban Indtitute found a much higher incidence of multiple

1 Olson, Kristaand Pavetti, LaDonna. Personal and Family Challenges to the Successful Transition from

Welfare to Work. Washington D.C.: The Urban Institute, 1996.

2Loprest, Pamelaand Zedlewski, Sheila. Current and Former Welfare Recipients: How Do They Differ?

Washington D.C. Urban Institute, Discussion Paper 99-17, November 1999.

3SNeeney, Eileen P. Recent Sudies Indicate that Many Parents Who are Current or Former Welfare

Recipients have Disabilities or Other Medical Condition. Washington D.C. Center on Budget and Policy Priorities,
February 29, 2000.

4, .
Ibid.
5Loprest, Pamelaand Zedlewski, Sheila. Current and Former Welfare Recipients: How Do They Differ?

Washington D.C. Urban Institute, Discussion Paper 99-17, November 1999.

6Zedlalvski, Sheilaand Alderson, Donald. Before and After Reform: How have Families on Welfare

Changed? The Urban Institute, April 2001.

! Smith, Shannon. Background on the Composition of the TANF Caseload Since Welfare Reform,

Brookings Institution, Washington, D.C., Discussion Paper, June 2001.
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obstacles among families remaining on TANF than among families who had left the rolls®
Another study based on a sample of sngle women in urban Michigan found thet the probability
of awoman working at least 20 hours decreased as the number of barriers to work increased.®

| dentifying Potential Barriersto Employment

The PRWORA requires dl States to make an initid assessment of skills, prior work
experience, and employability of each recipient who is at least 18 years of age or has not
completed high school or high school equivdency. A report by the American Public Human
Services Association (APHSA) found that al States conduct some form of assessment of
TANF digibility, employment higtory, vocationd skills, literacy, family sirengths and supports,
family needs and problems, child-care needs, transportation needs, substance abuse status,
physica hedth and disabilities, and domestic violence.’?

METHODOLOGY

Thisingpection is based on areview of State documents and information gathered from al 50
States and the Digtrict of Columbia

For the purposes of this report, we define hard-to-employ as those currently on welfare who
have had difficulty obtaining and sustaining employment and have & least one barrier to
employment. Sinceit was not possible to address dl barriers, we considered eight issues that
have been identified by researchers and practitioners as sgnificant barriers to employmen.
Theseinclude: substance abuse, domestic violence, menta hedth issues, chronic hedlth
problems, physica disabilities, learning disabilities, language barriers, and multiple barriers.

Document Review. We requested and received each Stat€' s most recent TANF plan. We
reviewed each plan for activities and policies that address recipients with each of the eight
barriers we addressed. We aso reviewed ACF s Third Annua Report to Congress for data
on each State's TANF program. Findly, we reviewed reports and key websites

8 Loprest, Pamelaand Zedlewski, Sheila. Current and Former Welfare Recipients: How Do They Differ?
Washington D.C. Urban Institute, Discussion Paper 99-17, November 1999.

° Danziger, Sandra, et a. Barriers to the Employment of Welfare Recipients. University of Michigan
Poverty Research and Training Center. February, 2000.

1OSIJrvey of State TANF Client Assessment Palicies and Practices, Executive Summary for the August 2000
Satellite Videoconference. Washington D.C. American Public Human Services Association. 2000.
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of organizations and research ingtitutions to learn about the issues related to each of the barriers
that we addressed.

State TANF Official Data. We gathered information about each State' s programs, services,
and policies that address recipients with these eight barriers. To gather thisinformation, we
conducted in-depth telephone interviews with officias from each of the 50 States and the
Digrict of Columbia We used a andardized interview protocol to obtain information about
various methods of identifying and assessing recipients with these barriers, use of non-TANF
agencies and organizations, and chalenges faced in serving recipients with these barriers. We
obtained responses from al 50 States and the Didtrict of Columbia.

Analysis

The information gathered from our review of State documents and from State officias provides
anationa picture of what States are doing to address these populations. We gathered the same
information about each of the barriers so that we could identify commondities and differencesin
States' Srategies to work with these different populations.

Limitations

This ingpection is not an exhaudtive review of al efforts underway to address these populations.
It recognizes that given the flexibility under PRWORA wide variations may exis a the local
level within each State. Thisingpection is based on sdf-reported data from TANF officids. It
amsto provide ACF and Congress with valuable information for the re-authorization process.
It isaso intended to provide States and localities with information they can use to build on their
current srategies. It does not make any conclusions about the effectiveness or limitations of the
different approaches taken by States.

This ingpection was conducted in accordance with the Quality Standar dsfor
I nspections issued by the Presdent’s Council on Integrity and Efficiency.
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FINDINGS

Our document review and survey of officidsin each of the 50 States and the Didtrict of
Columbia show that States have developed Strategies for working with hard-to-employ
populations. The most common gtrategies are to use standardized tools to identify recipients
with barriers, to develop partnerships with other agencies and organizations, and to refer these
recipients to appropriate services. States have aso structured their TANF policiesto provide
additiond flexibility for recipients with barriers. Chalenges remain, however, particularly in
addressing recipients who face multiple barriers and in effectively tracking and evauating how
well these populations are being served.

States rely on a number of strategies to identify barriers to
employment

At least 17 States screen all recipients

for each of these barriers Table1
State Screening Practices

States commonly screen dl recipients for N=51
domestic violence issues, substance abuse, Barrier Number of
physica disabilities, and chronic hedth States that
problems. (See Table 1.) Fewer screenall SRC;C?S?eﬁt”S
recipients for mental health issues or learning
disabilities. Only 13 States report screening all Domestic Violence 37
TANF recipients for dl of the barrierswe Substance Abuse 33
addressed, with the exception of language o
barriers. Seven States mention that they only Physical Disabilities 3
screen recipients with any of these barriers who Chronic Health 30
they suspect have a barrier or who have not Problems
been able to succeed in the labor market. Mental Health Issues 24

Learning Disabilities 17
At least 26 States use formal tools to Souroe OF! Survey of TANF Officials, 2001

identify each of the barriers to
employment

Over hdf of States use some type of formd tool or instrument to identify each of the barriers
we addressed, with the exception of language barriers. (See Table2.) Thesetools range from
abrief screening instrument to a comprehensive needs assessment and can be administered
either face-to-face or as written questionnaires. Some are specific to
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aparticular barrier whereas others include indicators for arange of barriers. States use these
tools to screen recipients at different pointsin time. They may screen recipients when they
apply to the program or when a casaworker is developing arecipient’s employability plan.
Others screen recipients after they have experienced difficulty finding or retaining employment.

Some States use tools that are more widely

established to target specific barriers. Table2
Fourteen States utilize Substance Abuse State Use of Formal Tools
Subtle Screening Inventory (SASS!) or the N=51
CAGE gquestionnaire to identify recipients Barrier Number of
with substance abuse problems. Nine States Statesthat Usea
implement the Tests of Adult Basic Education Formal Tool
(TABE) or atool developed by the State of Substance Abuse 37
Wasl_”li ngtgn tg Soreen individuals for potentia Domestic Violence -
learning disabilities

Physical Disabilities 28
States dso report using tools they developed Learning Disabilities 28
in collaboration with other agencies or Chronic Health |ssues 27
organizations. These types of tools are
typically used to identify domestic violence Mental Health lssues 26

issues SGVG"I States have also developed Source: OEI Survey of TANF Officias, 2001
comprehensve assessments that screen

recipients for a number of the barriers we

addressed. These types of tools often gather information about physica disabilities or chronic
hedlth problems and are used to help determine whether recipients may be igible for
Supplementa Security Income (SS).

Other methods are also used to identify barriers

In addition to relying on formd tools, States use a number of other approaches to identify
potentid barriersto employment. States rely on recipients to disclose information about
barriersthey face. They may aso train Saff to observe behaviors or other clues that may
indicate a recipient has a particular obstacle to employment. These methods are most
commonly used to identify recipients with language barriers.

Twelve States mention that they use the labor market to screen recipients as to whether or not
they are ready for work for any of the barriers we addressed. Difficulty finding work or
repeated patterns of job loss may indicate that a recipient has a barrier that may not be readily
gpparent. Employers or other organizations may adso dert TANF agenciesthat a
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recipient has a specific barrier. For example, refugee organizations commonly refer recipients
who have language barriers to TANF agencies.

At least 20 States note that they have difficulty identifying recipients who have each of the
following barriers. substance abuse, menta hedlth issues, learning disabilities, and domestic
violence. They commonly explain that recipients are reluctant to disclose this informetion,
particularly in the case of domestic violence when they may fear for their safety. Other
recipients may fail to recognize thet they have a problem or that a particular issue is limiting their
success in the labor market.

At least 37 States provide in-depth assessments for recipients with most of
these barriers

Once arecipient has been identified as having a potentid barrier, dmost dl States provide in-
depth assessments to further understand the nature and extent of the barrier and how it may
affect the recipient’ s ability to work. Specifically, 42 States conduct in-depth assessments for
recipients with substance abuse issues and at least 37 States do such assessments for those with
mental health issues, learning disabilities, physical disabilities, and chronic hedlth problems.
States may refer recipients with potentia barriers to other agencies or organizations that
gpecidize in these particular issues. Professionds at these organizations then conduct in-depth
assessments and provide feedback to the TANF agency.

Partnerships are key to helping States serve recipients with
barriers to employment

All States form partnerships with other agencies and organizations to help recipients with
barriersto work. Specificaly, States use partnerships to develop screening and assessment
tools, to provide services to address specific barriers, and to train TANF staff, among other
things.

States partner with avariety of agencies and organizations. They frequently work with State or
local departments of labor, vocationa rehabilitation, heath, menta hedlth, substance abuse, and
education. Community-based organizations that provide drug, acohol, and menta health
services, aswell as vocationd training, English as a Second Language (ESL) classes, basic
education, and literacy services are also partners. In addition, States may collaborate with
advocacy groups such as domestic violence codlitions that have networks of providers
throughout the State.
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Thirty-three States mention that building and sustaining partnerships is one of the main
chdlenges they face for any of the barriers we addressed. They experience difficulty getting
partners to understand the need to provide servicesin atime-limited environment. Others say
they have problems finding partnersto provide additiona services for TANF recipients.
Egablishing effective communication among partners, which is particularly important in
monitoring recipients, is dso difficult.

Thirty-seven States rely on non-TANF agencies and organizations
to provide services to recipients with each of these barriers

States commonly refer to or have some arrangement with non-TANF agencies or organizations
to provide services to recipients with barriers to employment. In some cases, States have
contracts with organizations to provide specific services. Services may include drug trestment,
menta health trestment, shelters for domestic violence victims, ESL classes, or vocationa
rehabilitation. (See Appendix A.) States may aso refer certain recipients to the Socia Security
Adminigration to determine whether they are digible for SS.. In addition, 13 States mention
using performance-based contracts in which organizations or companies are responsible for
achieving pecific work placement goals for certain recipients or for specific services.

The services that TANF recipients are Tables
referred to are generally not specific to States With Services that
TANF recipients and are available to others Do Not Differ from Those Provided to
in the community. (See Table3) Only ten Othersin the Community
States say they provide any services that =t
address these barriers that are solely for Barrier Number of
TANF recipients. Moreover, most States Ssetr ?/t.ise:vtlrt];
report that programs and services for TANF Do Not Differ
recipients with these barriers do not differ in o

Domestic Violence 44

any way from those provided to othersin the
community. The States that note differences Physical Disabilities 41
commonly explain that TANF recipients have

: Mental Health Issues 39
Separate protocols or gods than othersin the
program. Two States comment that Chronic Health Problems 38
programs or services are more intensve for Language Barriers 36
TANF recipients to help trangtion them to SUbstance Abuse %
work before they reach the time limit. u
Learning Disabilities 35

Source: OEIl Survey of TANF Officias, 2001
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At least 36 States report that they strive to maintain a focus on employment for
recipients with each of these barriers

Even though States refer recipients with barriers to other organizations and agencies for
sarvices, States am to keep afocus on employment. At least 36 States express that
employment is the ultimate god for hard-to-employ recipients with each of the barrierswe
addressed asit isfor al TANF recipients.

States incorporate employment for these recipients in anumber of ways. States may require
some hard-to-employ recipients to work in addition to receiving services that address their
specific barrier. For example, arecipient who isrecelving drug trestment may aso be required
to participate in awork-related activity such asjob search. In other Stuations, States may
require recipients to work after they have completed a program or have made sufficient
progress in addressing their barrier. This progresson istypica of how States address domestic
violence issuesin that they first secure the recipient’ s safety and only then initiate work-related
activities.

Asmany as 28 States further integrate employment objectivesinto services for each of the
barrierswe addressed. To do this, they may refer recipients to programs that place a particular
emphasis on work. For example, Oregon refers recipientsto ESL classes that use work-
related materials, such as job applications and resumes to prepare non-English speskersfor the
job market. States also often refer recipients to vocationd rehabilitation programs that are
specificaly geared toward developing or improving job skills.

Thirty-one States have expanded their case management services
to better meet the needs of recipients with barriers

States commonly report that they provide more intensive case management or use
interdisciplinary teams or multiple agencies to help coordinate and broker services for these
recipients. Others may assign hard-to-employ recipients to caseworkers who have smaller
casdloads or who specidize in aparticular barrier. As aresult, recipients receilve more
individualized attention and additiond assistance with finding and coordinating services. More
emphasis may aso be placed on getting recipients to go to trestment and on monitoring
recipients progress.

More than half of the States also report that caseworkers receive at least some training about
each of the barriers we addressed in order to better serve these recipients. States most
commonly report that casaworkers recelve training on domestic violence issues and
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substance abuse. Thirty-six States report that
caseworkers receive training on learning

Table4
State Training Practices

disabilities and menta hedlth issues. (See N=51

Teble4,) Barrier Number of
Statesthat Train

States take different gpproaches to training. Caseworkers

Some provide information to caseworkers Domestic Violence 47

about these barriers during orientation

whereas others conduct special sessions about
apaticular barrier. Severd States mention Mental Health Issues 36
that staff are trained on how to use screening

Substance Abuse 46

Learning Disabilities 36
and/or assessment tools for each of the S
barriers we addressed aswell as how to look Physical Disabilities 2
for dgnstha may indicate arecipient hasa Language Barriers 29
partlcula_r barrier. Traning may dso mdt_Jde Chronic Health o7
information about what resources are available Problems

and how to make referrds for further
assessments or services. Training isnot
adways extensve and may not include dl
casaworkers. Asmany as sx States plan to provide additiond training for caseworkers about
each of the barriers we addressed in the near future.

Source: OEI Survey of TANF Officias, 2001

Asmany as 16 States employ speciaized saff to provide targeted assi stance to recipients with
each of the barriers we addressed. These specialists can be co-located with TANF staff or be
off-gte. They may screen recipients for potentia barriers or conduct more in-depth
assessments. Specidists may dso offer trestment or assist in referring recipients to other
sarvices. States most commonly use speciaists to help recipients who have substance abuse
and domedtic violenceissues. Four States use specidists to assst recipients who may be
eligible for SSI with the gpplication process.

States have structured their TANF policies to provide additional
flexibility for recipients with barriers

Forty-one States report they give or plan to give extensions to recipients
with at least some of these barriers when they reach the time limit

The PRWORA gives States some flexibility in meeting the time limitsin thet it dlows Statesto
provide extensons for up to 20 percent of the State's casdload. In addition, States that adopt
the Family Violence Option can aso extend benefits beyond the 20 percent cap for victims of
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domestic violence. The length of the extenson policies varies by State and is not limited by
PRWORA.

Forty-one States report that they give or plan to give extensons to at least some hard-to-
employ recipients with employment barriers when they reach the State or Federd time limit.
Eight States are il in the process of deciding who will be covered by the 20 percent rule.
Three States say they will consder cutting off recipients from assstance who have reached the
time limit.

Eleven States have dso devel oped dternative programs for recipients with employment barriers
who have reached the State or Federa time limit. For example, in New Y ork, some recipients
who reach the Federd time limit may be digible for the State-funded Safety Net Assstance
program that provides smilar assstance as the TANF program but does not have time limits.

In addition, most States report that they do not have problems complying with the extension
limit or meeting work participation requirements. Specificdly, 37 States say they do not
anticipate exceeding the 20 percent extension limit in the near future. Forty-six States report
that they will not have difficulty meeting the 50 percent 2002 work participation requirement for
one-parent families, often because of the caseload reduction credit.™' Fourteen States,
however, report thet they have or will have problemsin the near future meeting the current 90
percent work participation requirement for two-parent families.

Thirty-eight States have expanded the definition of allowable activities to
provide increased flexibility to recipients with barriers

Under PRWORA, a certain percentage of the annua casdload in each State must participate in
defined work-related activities. These activities include subsidized and unsubsidized
employment, work experience, on-the-job training, job search, and some education and
traning activities. States, however, have the flexibility to expand the definition of dlowable
activities, athough these activities may not count toward their Federal work participation rate
requirement.

Specificaly, 38 States report that they have expanded the definition of alowable activitiesin
order to better serve recipients with barriersto work. States include such activities as
substance abuse and menta hedth trestment, domestic violence counseling, physica

The caseload reduction credit reduces the minimum participation rate a State must meet by the reduction
in the State’'s TANF caseload in the prior year compared to its AFDC caseload in FY 1995. It excludes reductions
due to Federal law or to changesin eligibility criteria.

State Strategies for Hard-to-Employ TANF Recipients 13 OEI-02-00-00630



rehabilitation, or enrollment in educationa activities beyond 12 months. Seven States note that
they alow any activity that will help remove a barrier to employment and move the recipient
toward sdlf-sufficiency. Sixteen States that have waivers report thet they broadly define their
dlowable activities to include such activities that can count toward their Federa work

participation requirement.

At least 22 States exempt recipients with most of these barriers

At least 22 States report that they exempt recipients from work participation requirements or
Sate time limits for each of the following barriers. physicd disahilities, domedtic violence
issues, chronic hedth problems, and mentd hedth issues. States are lesslikely to grant
exemptions to recipients with substance abuse issues, language barriers, or learning disabilities.

Only two States use exemptions as their only strategy for working with recipients with barriers
to employment. At least 14 States mention that they exempt individuas on a case-by-case
basis by taking into account the severity of arecipient’s barrier or their compliance with the
program. For example, afew exempt recipients with physica disabilities or chronic health
problemsiif they have written documentation to support their incapacity, if they areill for more
than 30 days, or if they arein the process of applying for SSI.

Several challenges exist for States in helping recipients with
barriers

At least 13 States report that they do not have the capacity to serve all
recipients with certain barriers

At least 13 States report that they do not have the capacity to serve dl recipients who need
them for each of the following barriers: physicd disahilities, learning disabilities, and menta
hedlth issues. Some States comment thet there are often delays or waiting lists to get trestment
or sarvices, particularly for menta health and substance abuse issues.

Asmany as 11 States note that services for each of the barriers we addressed are not available
Statewide. They note that such services are not available in every county or that they are
limited particularly in rurd areas. TANF recipients may adso have to travel to neighboring
counties for these services because there is not enough demand in some areas to support a

separate program.
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Forty-one States do not report any specific strategy to address recipients
with multiple barriers

Most States do not report any specific strategies to help recipients who face multiple barriers to
employment. Severa note that their gpproach to deding with these recipientsis no different
from their strategy for deding with recipients with asingle barrier. Only six States provide any
forma guidance on how to work with recipients with multiple barriers. No States mention
providing guidance about the relationship among barriers or about referring recipients to
sarvices that are geared toward addressing more than one barrier. As one State comments
“we arein the understanding stage” in terms of knowing how to prioritize barriers and address
recipients who face more than one issue.

States generaly report that helping recipients who face multiple barriers requires an
individudized approach that takes into account each recipient’s unique Situation. Some further
explain that TANF staff triage barriers and work on the one that is most severe or most strongly
impedes employment. As one State commentsit islike “pedling an onion” in that a caseworker
identifies barriers as they surface and then develops a plan to work on them smultaneoudy or
Ssequentialy.

Only nine States report using pilot programs as part of their strategy to help
recipients with barriers

Mogt States do not mention using pilot programs to implement new gpproaches for recipients
with any of the barriers we addressed. Only afew report that they have plans to expand pilot
programs that target these recipients in the near future. States that have pilot programs have
increased services or built partnerships with other agencies or community-based organizations
to better serve recipients with certain barriers. Other States use pilot programs to introduce
new assessment tools. For example, New Hampshire operates two pilot programs that are
testing improved screening and referral procedures for recipients who have substance abuse
iSSues.

Only eight States report that they have information about the barriers faced
by individuals who have been sanctioned

Research has shown that sanctions may have alarge impact on recipients with barriers to
employment.’? At the same time, the mgjority of States do not have information about the

L Pavetti, LaDonna and Bloom, Dan. State Sanctions and Time Limits. The Brookings Institution,
Washington, D.C., February, 2001.
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barriers faced by individuals who have been sanctioned. As aresult, States are unsure how
their sanction policies impact recipients who have barriers. Severd report, however, thet their
TANF program tries to resolve these barriers to prevent these recipients from being sanctioned
or that their State law does not alow the program to sanction recipients with barriers.

Little is known about the effectiveness of strategies for helping recipients
with barriers

Few States have strong evidence about the effectiveness of their strategiesto help recipients
with any of the barriers that we addressed. Only ten States mention that they have conducted
evauations about how these populations are faring. Most of these States describe their
evauation efforts as monitoring or tracking recipients after they finish a specific program or
sarvice. Only afew States have contracted with outside organi zations to formally eva uate how
their programs are sarving recipients with these barriers®®  In addition, six States have
performance-based contracts in which providers must show that recipients with any of these
barriers are finding and retaining jobs.

At the same time, over hdf of States believe that their strategy for serving recipients with
substance abuse, chronic hedth problems, physica disahilities, language barriers and domestic
violence is effective. States have less confidence in their strategy to address mental hedth
issues, learning disabilities, and multiple barriers. Others say that they smply do not know as of
yet. Some States cite anecdota evidence or that their strong overal program measures indicate
that their strategy to dedl with each of these barriersis effective. No States report having data
to determine whether one gpproach is more effective than another in hel ping recipients with any
of these barriers trangtion to work.

131t should be noted that thereis a long history of evaluation about programs that address specific barriers
such as substance abuse and mental health issues. These studies generally do not address issues specific to TANF
recipients nor focus on how these programs affect work and economic self-sufficiency.
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NEXT STEPS

This ingpection suggests severa opportunities to improve the TANF program to better serve
hard-to-employ recipients. They are for Congress to consder when re-authorizing TANF, the
Adminigration for Children and Families (ACF) to address when focusing its technica
assigtance efforts, States to examine when developing ther strategies for this population, and
researchersto review in planning their work. These opportunitiesinclude:

. Encouraging States to create and expand innovative programs to better serve recipients
with barriers, particularly those facing multiple barriers, and

. Expanding States' capacity to track recipients who have barriers to employment in
order to increase capacity to evauate States' initiatives that address these populations
and the effects of States' sanction policies.
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AGENCY COMMENTS

We received comments from the Adminigtration for Children and Families (ACF). The ACF
isin genera agreement with the background, findings, and next steps of the inspection. We
concur with ACF that the Adminigtration’ s proposed re-authorization legidation is consistent
with our findings and next steps. We further recognize that ACF s past and on-going technica
assstance efforts continue to assst States in implementing initiatives to better serve hard-to-
employ populations. However, we urge ACF to consider more targeted efforts regarding the
next steps that we outlined.
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APPENDIX A

Profile of Programs and Services Available to Recipients

Barrier TANF caseworkers often refer recipientsto:

Substance Abuse Substance abuse treatment programs operated by State agencies
or local providers. These programs may include inpatient as well
as outpatient drug and al cohol treatment programs.

Mental Health Mental health treatment programs operated by State agencies or
community mental health centers. These programs may include
inpatient and outpatient programs, as well as other treatment.

Domestic Violence Domestic violence codlitions that offer shelter/housing,
counseling, legal aid, as well as assistance with developing safety
plans.

Physical Disabilities and Various services include adult basic education, vocationa

Chronic Health rehabilitation, or organizations that conduct further assessments.

Problems Assessments may also identify specific accommodations that can

be made to the workplace to help individuals transition to work.

Learning Disabilities Various services including remedial education, vocational
rehabilitation, or organizations that conduct further assessments
that help identify the nature of the problem and determine the
most appropriate workplace settings for these individuals.

Language Barriers ESL classes operated by local community colleges and
community-based organizations. TANF agencies may also have
tranglators, bilingual staff, and translated brochures, notices, and
application forms to assist these individuals.
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ADMIMISTRATION FOR CHILDREN AND FAMILIES
Office of the Aszistant Secretary, Suita 500

70 TEnfamt Promenasxde, 5,0,

Washington, VG, 20447

May 7 20l
DATE:

T Tanet Behnguist
Inspector Goneral

TROM: Wade F. Horn, Fh.To. ! 5
Assistant Secrelary A’/“"‘J{ 7)/%’_‘

{or Children and Families

SUBJECT:  Comments on the OIG Draft Report “State Strategies for Working with
Hard-to-Employ TARNF Recipienls™ (OF1-02-00-00630)

Atlached are the Admmistration for Children and Families’ comments on the OIG Repore
“State Stralegies for Working with Hard-to-Fmplay TANF Recipionts” (OEL-02-00-
006307, '

I you have any questions regarding vur commens, please contact Mack Siorrs, Scnior
Palicy BExpert, CHfice of Family Assistance ar {203] 401-4786.

Attachment
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COMMENTS OF THE ATMINISTRATION FOR CHILDREW AND FARILIES OM THE
CFFICE OF THSPECTOR GENERAT!S DRAFT REPORT "STATE STRATEGIES FOR
WORKING WEIH HARD-TO-ENMPLOY TANE RECIPIENS" (O[0-02-00- 00630}

The Administration for Children and Families (ACH) appreciates the oppormnity to comment o
this repout, which addresscs a critical welfire refonm issuz — Slate strategies for working with
hard-te-cmplay recipients, The Perzonal Responsibility and Work Opportunity Reconcilistion
Act (PRWORA) of 19496 replaced the Ald to Families with Dependent Children entitlement
program wilh the Temporary Assistance for Weedy Tamilies (TANF] block grent, TANE
promotes family self-sufficiency and independence hy requiring adult recipients W work or
partivipate in work-related activitios while they reseive temporary assistance and services, As
the malict approaches the reauthorization of TANT and the next phasc of welfare reform, this
repurt helps policymakers and program administaters understand how Important it i3 1o identily
and provide seTviees 1o clicnts wilh barriers o cmployment and the di [ficulties faced in
providing zuch services,

AL is In general agreement with (he background and findings of the reporl. The report
describes in clear, concise terms the tasues States face and whart States are doing to:

& asscss and identify cliznts with barriers to employmen:

= pertner and cowrract with State and commumity agencies Lo provide services,
provide intensive case management o coordinale and broleer serviess;

s cstrociure flexikle policies [or clients with bacriers; and

giddrese challenges such as sanctions and e lack of evidencs about the effectiveness vl
slrategies for the hard-to-employ,

As identificd in the report, States use their broad flexibility W develop strategics that will help
recipients enter worl, improve wages and sustain careers. ACT and the Department have
activaly supported States In using his Nexibility to develop effective scvices for hard-to~craploy
slienls through guidance, technical assistance, and research. The Office of Tnapector General's
(TG Andings support the continuation and expansion of these omygning efforts.

QIG Nexl Sweps

This ingpection sugpesis several opportunitics Lo improve the TANE program o better serve
hard-to-employ recipisnts. They ave for Congress to consider when re-authorizing TANF, ACF
to address when focusing its technical assistancs offorts, States to examine when developing
their strategies for this populadon, and resesrehers o review in planning their work, These
opportunities include:

* increasing evaloation of State and local effors that tarpel TANT recipients wilh speciliv
barders te emplovment and of the impact of sunctiion polizies on this population,
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# FEncouraping States to create and expand innovative proprains G beller serve recipients with
barriers, pasticularly those facing multple barmdurs,

+  Expanding Stales’ -:a.pacit:,- 1o ident F:.-" an] track rmipiuuls whis have bamdiers to emp]g}'mem
and wh are approaching the State or Federal time Limils,

*  Revising the data that States are requined to report e ACF w include more specilic medsornes
about the number and characteristes of recipients who sre approaching the time Hroits.

ACF Comment

ALF ugrees that there are opperfunitics to improve the TANF program to serve hard-lo-cmplay
clients, Wz plan to address these apportunities, bath through the Prezident’s re-anthonzation
propasal “Working Toward Independence” and continuation of our past and ongoing lechnicsl
assistsmes offorts.

The Administration’s re-autharization propesal addresses the opportunities identi fed by the OIG
i several wavs, The heart of welfare reform s encouraging work and reguiring 911 wellure
recipiznts to do everything they can to end their dependency, Burt nearly one million adults on
TANFE are not engaged in construetive activities lending toward sellsufliciency, Must ol these
adults are not participating because they have barders to cmplorment, The Adminisrstion’s
proposal strengthens wark rules to ensure that all welfare families are fully enguged in work and
other meaningful activities that will lead to self-sufficiency. At the same lime, the proposal
gives States preater flexibility to define activities for the hard to employ that will lead wward
self-sufficiency, This will ensure thart all hard-lo-cmploy parents are lully engaged in
constructive activities. It will also lead to addidonal innovarion und approsches and allow
research m identify 2nd assess the resulis.

Recognizing lhe immense capacity of States and localities to design and conduct effective social
programs is ulso u key component of the Administration's plas, With devolution, 2 primary
respansibility of the Federal government is W set broad program goals, help imd these programs.
evaluare their ellficiency and effectiveness, and provide assistance b States trving to implement
proven programs. The Administration's plan propeses lepislation thul would allow seencies
aurhority W grant waivers 10 States 1o improve coordination and serviees across cash, housing,
mutrtion snd worklores programs,

ACT"s support to help Stales develop ellective services for hard-to-cmploy recipients includes
guidanee, teehnical assistanes, faeihialing commmunication ameng Stsfes and communities, ad
mesearch, We have sponsored munmerous conferences for State and local officials. and nndertaken
parmership initiatives with the Watienal Governors™ Association (MNGA), the National
Conference of State Legisiamres, and the Depariments of Labor (DO}, Housing and Urhan
Development (11UD), Transportation (LT} and Bducation {EDY). Theae activities have focused
on helping recipients evercome barricrs 2o they vun enter and sustain work.

In conjunetion with the Assistant Secretary for Planning and Bvaluation { ASPE), we are
evaluating programs in several States to promaote emplovinent retention and advancement for
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current, fonmer, and pototial TANWE recipients, Soveral proprams have an explicic focus on the
bard do emnploy. Our onpoing activities seck both to itprove tools and methods for ssscssing
employmment barriers and o assist States in developing other strarsgies for idendfying hard-to-
ernploy recipients, helping thess rovipienls move into the worlk force. ASPE is also evalualing
Stars and communicy efforts to promote cniplayment {or the hard-lo-omploy recipicnts of TAMNE
anidd non-custedial parents under the DO s Wellure-to-Warlk Srants program,

Examples of past and ongoing technical assistance and research initiahives inchle:

= Wilh NGA, g series of workshops were conducted that bronght together State decision.
malkeers to shave intogratod service delivery aystam strategies between TANT and the RDOLs
Workforee Investment Act programs for clients with barriers (o smploymenl.

*  Collaboralion bebween ACT and the Subatancs Abnmse and Menral Health Services
Administration on welfars reform issues, We have jointly funded and developed seves
conferences, issued joint puidanee, co-sponsored publications and collaboraled oo 10
targeted technical assistance mectings {one per region), Topics include substance abusc
sereening and sssessment, outteach, service coordination, co-oceurring disordars, treatment
and building intoragency collabaration.

o A TANF funding guide titled, “Helping Families Achicve Sclf-Sufficieney,” which provides
susy-lo-read guidance on the use of TANT funds. The Department has distributed more than
11,000 copics of the midanee, snd it 18 available on our web sile ol
httpe e acfdhhe. sov'prosrame/'ofafunds? him,

= Monthly confersnce cells spomsored by ACT (called Family Tradependence Forims) on a
warlety of topies related to TANE and welfare reform, including the hard 1o emplay.

#  Mational conferences sponsoted by ACF at least annmally to disseminate reszarch and share
Bresl praclices.

= Bread dissemination of the Department's Office of Civil Rights snidance on TAMF and
disabilities. as well as gnidence on limited English proficisncy.

»  Mumerous joind sctivilies belween ACFE snd the DO, TIUD, DOT and BD fscused on
assisting those recipients with barmiers to entering und sustaining emplovment.

= ACFs rapid response technicsl assistance mechanism, which provides resources to our
Foderal staff to provide outreach to stakeholders voncorming national or regional welfare
relietm issues. Wuny of the rapid response activities have focused en employment harmers,

s ALF's peer technical assistance mechanism, wiich convenes State und local stakeholdars so
that they can Jearn lrom each other. Thers is also a peer Lechnical sssistance web sile
oflering & variely of resourcees related (o serving those who arc hard to eaploy, 1tis located
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*  An ASPD evaiualion of the effecliveness of selected Initiatives fanded through DOL's
Welfare-to-Work granws program, which focuses on hard-to-employ people, The Department
is condueting thiz evaluation in conjuncrion with DOL and TTUT.

= An AEPE study ol*how selected local TANF programs are orpanizing and delivering meontal
health services w their elients in order (o identify promising practices, challenges and
opportunities that will help others o better serve persons with mental health problems and
help them find and retain cmployroent.

Uniler the Administration’s re-authorization propasal, our ouli-faceted research, demonsiration
and technical assistance approach will expand, with a foeus on working with States lo establish
goals, numetical performance measures, and improved and simplified data reporting an those
goals.
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