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Good morning Chairwoman Foxx, Ranking Member Hinojosa and Members of the 

Subcommittee. I appreciate the opportunity to testify about improving the efficiency and 

effectiveness of the nation’s workforce system. CLASP is a nonprofit organization that develops 

and advocates for policies at the federal, state and local levels that improve the lives of low-

income people.  

 

In a recent report, the Government Accountability Office (GAO) examined fragmentation, 

overlap and potential duplication in federally funded workforce programs. We believe that 

Congress should take steps to create a more coherent and effective workforce system. My 

testimony will focus on three points: 

 

1. As the subcommittee considers reforms and possible improvements, it is important not to 

overlook the critical role that the nation’s workforce programs have played during the 

recession and will play as the economy recovers. 

2. Program overlap is not synonymous with program duplication. 

3. There are actions that Congress can take to encourage greater program alignment and 

increase the effectiveness of workforce programs. 

 

1. The contribution of federally funded workforce programs 

 

First, it is important to acknowledge the valuable contributions of the Workforce Investment Act 

(WIA) and other federally funded workforce programs described in the recent GAO report. At a 

time when nearly 14 million Americans are unemployed, workforce programs are helping those 

out of work and the underemployed find jobs, prepare for jobs and build skills for the future. 

These programs also are helping employers find qualified workers as the nation recovers from 

the worst recession since the end of World War II.  

 

The programs authorized by WIA, though created during an economic boom, have responded 

strongly and effectively during the recent economic downturn. When the Great Recession struck, 

state and local administrators responded with energy and tremendous spirit as the workforce 

system responded to rising unemployment and economic hardship. A summer youth employment 

program was implemented rapidly in 2009, ultimately reaching more than 355,000 

disadvantaged youth. More than 8 million individuals received services provided by WIA during 

2009 and more than 4.3 million found jobs in a difficult labor market. In 2008-2009, about two-

thirds of adults and three-quarters of dislocated workers who participated in training found jobs 

after exiting the program, according to outcome measures tracked by the U.S. Department of 

Labor. 

 

Although the recent GAO report states that ―little is known about the effectiveness‖ of workforce 

programs, there is in fact growing evidence that workforce programs are a good investment, 

especially for disadvantaged individuals. Unlike federal performance accountability systems that 

focus on outcomes, impact studies are designed to determine whether the outcomes of  a program 

or set of services are a direct result of the intervention. As the GAO has reported, the results of 

an experimental evaluation of WIA are not yet available; however, several rigorous, quasi-

experimental evaluations conducted since 2000 have demonstrated the value of training and 



 

     1200 18th Street NW • Suite 200 • Washington, DC 20036 • p (202) 906.8000 • f (202) 842.2885 • www.clasp.org 
                                                                                                                                                                                          

3 

workforce services. For example, a 2011 evaluation of Washington State workforce programs 

revealed that WIA services boost employment and earnings for adults, dislocated workers and 

youth. A U.S. Department of Labor evaluation of Youth Opportunity Grants, an important 

component of the WIA legislation, found that these grants increased the employment rate among 

blacks, teens, out-of-school youth, and native-born youths; increased receipt of Pell Grants; and 

had a positive effect on the hourly wages of women and teens. 

 

Most evaluations tend to average out results from a wide range of local approaches and 

consequently mask the success of promising workforce strategies that are increasingly being 

used in the field and are gaining wider recognition by the policy community. Some of the most 

promising advances are the use of sector-focused workforce strategies to meet the needs of 

employers and low-income, low-skilled individuals and integrated education and training 

strategies that blend basic skills instruction with occupational skills preparation. For example, an 

experimental study of three sector-focused training programs found positive impacts for low-

income, disadvantaged workers and job seekers. Participants in sector-based training programs 

earned 18 percent—about $4,500—more than control group members during the two years of the 

study.
1
 

 

Most evaluations also tend to focus on a limited range of outcome measures, especially 

employment and earnings gains for individual participants. Yet, workforce programs are likely to 

generate a broader set of benefits to individuals and society.  For example, a growing body of 

research suggests that investments in the adult workforce are likely to pay off for the next 

generation:  when mothers with a high school education or less complete additional education 

and training, their children have improved language and reading skills.
2
 As Christopher T. King 

and Carolyn J. Heinrich write in a review of recent research, ―workforce investments produce 

widespread benefits for employers and society as a whole. Returns are particularly remarkable 

given the magnitude and intensity of workforce investments relative to the size and complexity 

of the barriers they address.‖
3
 (See Appendix for a full summary of research findings) 

 

2. Program overlap is not synonymous with program duplication.  

 

The premise of some of the recent criticisms of employment and training programs, drawing on 

findings of a recent GAO report, is that there is unwarranted duplication of federally supported 

employment and training programs and that reducing this duplication or consolidating programs 

will increase the efficiency with which these services are delivered. 

 

In our view, duplication of effort is not a major problem in the workforce development arena and 

we believe that consolidation will not result in more efficient or effective utilization of resources.  

Overlap is not the same as duplication. In fact, we believe that one size does not fit all and that it 

is beneficial to have a number of delivery systems with specialized expertise and capacity that 

can be drawn upon to provide the appropriate mix of high- and low-intensity, specialized and 

more general services to address the unique needs of different populations seeking to enter and 

advance in the labor market.  Program duplication is not a major issue for the following reasons: 
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 GAO acknowledged that even when the 47 employment and training programs they 

identified do overlap, the services they provide and the populations they serve may 

differ in meaningful ways.
4
  The programs identified do, in fact, differ along these 

dimensions. For example, the three largest programs (WIA, Temporary Assistance for 

Needy Families (TANF) and Employment Service) provide services to different segments 

of the population with different levels of intensity of service.
5
 The Employment Service 

provides job search assistance and job matching to all job seekers, typically through 

online access or self-service resources. WIA provides three levels of services, including 

intensive career navigation services such as skills assessment and matching, counseling, 

and job search and training services for individuals in need of individualized assistance 

with employment and skill development. Local areas have considerable discretion in 

whom to serve and how.  TANF services vary widely by state and can include job 

readiness, job search assistance, training and community service or subsidized 

employment programs. Some of the programs, such as the Trade Adjustment Assistance 

(TAA) program, were created out of political necessity to compensate a subset of 

dislocated workers who are negatively impacted by U.S. trade policy with a richer set of 

services than can be provided to other job seekers at current funding levels. We would 

welcome resources to extend the types of such services provided through TAA to a 

broader population. Still other programs are small discretionary grant programs that 

provide one-time grants for special purposes to states or local areas on a competitive 

basis. 

 

 Specialization is necessary and desirable to effectively serve populations with different 

needs. Congress created targeted programs to ensure that appropriate strategies are being 

used to address the unique needs of certain populations such as veterans and individuals 

with disabilities, who often require highly specialized services and equipment that cannot 

easily be provided through general services.  Adult education programs are equipped to 

serve people with limited English proficiency and low levels of literacy.  Other programs 

are designed to serve the unique circumstances of groups such as Native Americans and 

farm workers. 

 

 Programs are significantly underfunded, rarely serve the same people and together 

serve only a small fraction of individuals and families in need of or eligible for 

services. Despite the fact that some postsecondary education is increasingly needed to 

access employment that pay family-sustaining wages, fifteen percent of U.S. adults lack a 

high school diploma or GED, and another 30 percent have only a high school diploma or its 

equivalent. Only a fraction of the individuals with low basic skills or inadequate 

occupational skills have access to education and training services. Adult Education 

services reach about 2.4 million students among a pool of an estimated 93 million adults 

with low basic skills who may be eligible for and need these services to upgrade their 

skills. The demand for adult education services is growing nationwide, with waiting lists 

in at least 49 states. Both the numbers of students and the waiting times have doubled 

since 2008; in states with extremely high demand—Arizona, Texas, and New York, for 

example—students can wait for one year or longer for services.6  States report that some 

160,000 people seeking services cannot be served.
7
 In addition, a recent survey of local 
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workforce areas in Illinois found that a number of WIBs have implemented waiting lists 

at program intake and for training services because of limited funding.  

 

 Many of the programs included in the GAO list are, in fact, administered through the 

public workforce system. Of the 47 programs identified by the GAO, just 3 programs –

WIA’s Adult and  Dislocated Worker programs  and Wagner Peyser programs account 

for nearly 80 percent of the 24 million people served by the federal workforce 

development system.
8
 These services are generally accessible through WIA one-stops; 

and together with the WIA Youth program and TAA they are administered and delivered 

through a unified system in many states.  

 

 States and local communities have used different approaches to make federally funded 

programs work together in non-duplicative ways. Looking specifically at connections 

between WIA and TANF, which GAO found to be the fourth largest source of funding 

for employment and training services in FY 2009, we find that at one end of the 

coordination continuum is Utah, where the programs are fully integrated into a seamless 

system that uses funding from WIA, from TANF and from the SNAP Employment and 

Training program to provide the same set of services to the extent allowable within 

funding streams to eligible populations.  TANF participation rates and WIA performance 

standards apply to people served with these funding streams. The same staff work with 

customers funded under all three programs, with their time allocated to the appropriate 

programs depending upon whom they actually serve.  This approach allows the state to 

serve more workers with employment and training services than they would with just 

WIA funds.
9
 Although it minimizes administrative and overhead costs, it is not a low-

cost approach. 

 

In the middle of the continuum are the many areas where the TANF agency contracts 

with the Workforce Investment Board (WIB) to provide some or all workforce services to 

TANF cash assistance recipients, but they are served through specialized programs 

limited only to TANF recipients, rather than through the programs offered to other job 

seekers.  For example, the state of Missouri requires that all employment-related services 

for TANF cash assistance recipients be housed within the Division of Workforce 

Development.  However, in practice, most of the local WIBs subcontract with 

community-based organizations, such as Goodwill, whom they believe to have more 

experience in serving low-income populations, to provide the services to TANF 

recipients.  These contracts can also provide for more individualized and in-depth case 

management than the workforce agency can offer most clients.
10

 And at the other end are 

areas where there is little or no coordination between TANF and WIA agencies. 

 

Many TANF and WIA agencies collaborated in recent years to provide subsidized 

employment programs for low-income youth and parents using the additional funding 

provided under the American Recovery and Reinvestment Act (ARRA).  In addition, 

New York State combined discretionary ARRA funds with TANF funds to expand a 

career pathways initiative targeted at public assistance recipients, TANF-eligible young 

adults ages 18 to 24 and low-income adults who qualify for WIA services.
11

   While this 

funding is now gone, many program administrators indicate that this experience has 
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reinvigorated the relationships between the organizations and led to new interest in 

partnering.
12

   

 

It is important to note that we do not have evidence about whether TANF recipients are 

connected to the workforce sooner, or obtain better jobs, through services provided 

through the WIA system than through stand-alone programs.  During the early 2000s, 

both CLASP and the Department of Health and Human Services undertook studies of 

WIA-TANF integration, and both concluded that there was little basis on which to claim 

that one model was superior.
13

  

 

In particular, there is reasonable basis to be concerned that individuals with significant or 

multiple barriers to employment may not be well served in a system that has a universal 

service mandate, and that is charged with providing employers with a ready-to-work 

workforce.  For this reason, CLASP does not believe that TANF should be made a 

mandatory partner in the WIA one-stop system unless substantial changes are made to 

WIA as part of that program’s reauthorization to ensure that TANF recipients are well 

served.  While an integrated approach is working well in some areas, we do not think that 

mandating a partnership between unwilling agencies is likely to produce optimum 

results.
14

  

 

Therefore, rather than focusing on reducing duplication to possibly—but not certainly—reduce 

administrative costs, we believe that Congress should take steps to  reduce unnecessary 

incompatibilities among existing programs to make it easier for states and local areas to 

coordinate the use of multiple  funding streams to improve  services  for both workers and 

employers.  Such improvements would allow workforce programs to make the best use of the 

very limited funds Congress has chosen to devote to these programs.  

 

 

3. Toward a more coherent and effective workforce system 

 

Consolidation and use of vouchers for training services are two strategies that are typically 

offered to address perceived program duplication. 

 

In our view simple consolidation is not the answer. Experience has shown that block granting 

multiple funding streams is not an effective strategy for achieving either greater efficiency or 

effectiveness in service delivery.  Because of the flexible nature of block grants, it is often 

difficult to report clearly regarding who is being served, how and to what result.  This makes 

oversight difficult, and leaves block grants with uncertain support.   

 

Moreover, maintenance of effort requirements have a poor track record.  In practice, states often 

have the ability to substitute block grant funds for existing state investments, reducing the total 

amount of funding available and shifting costs from states to the federal government. 

 

High-need groups such as individuals with disabilities, veterans, and workers with multiple 

barriers to employment are likely to be ill-served under block grants, as they are more expensive 

to serve, and are likely to have weaker results under outcome-based performance measures. 
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Margy Waller, while at The Brookings Foundation
15

 found that state-wide programs tend to 

benefit whereas local communities tend to lose resources when programs are block granted.   

Nor is voucherizing programs. While an increased investment in training is needed, exclusive 

reliance on vouchers for providing access to training is not warranted. The research evidence on 

the effectiveness of using vouchers with disadvantaged adults has been negative, and evidence 

on effectiveness with dislocated workers has been mixed. The sole reliance on vouchers would 

deprive the workforce investment system of two important training tools to increase the self 

sufficiency of individuals and the economic development of communities:  

 

 customized training that supports local economic development and ties training directly 

to employment, resulting in job placement for trainees; and  

 

 contract training that allows local areas to purchase cohort and other training tailored to 

the needs of hard-to-serve customers.
16

 

 

The current use of Individual Training Accounts under WIA unnecessarily discourages the use of 

contract training, which can be an effective way to design programs that are tailored to the needs 

of low‐skilled individuals, such as bridge programs, which prepare adults with low basic skills to 

enter postsecondary education and training programs. The use of contracts can also facilitate the 

provision of training to groups or cohorts of lower skilled adults with similar needs, which can 

provide important peer support to participants.  

 

It is our contention that rather than a single consolidated program, we need a more coherent 

system that brings together diverse services, service providers and resources to provide 

appropriate and effective services to address the diverse needs of different populations. 

 

CLASP recommends that the following actions be taken to promote greater alignment of 

resources and effectiveness: 

 

 Streamline and reduce the paperwork burden associated with the eligibility 

determination and verification processes. According to a 2002 U.S. Government 

Accountability Office (GAO) survey of state and local workforce boards, documenting 

eligibility has been ―difficult to accomplish and resource-intensive.‖
17

  We recommend 

that Congress allow cross system eligibility for young people and families who have been 

determined eligible for other means-tested federal programs that require families or 

individuals to be low-income.  For example, Congress should allow students who are 

determined eligible for free or reduced lunch under the National School Lunch Program 

to be automatically determined income eligible WIA youth services. This was the policy 

under the Job Training Partnership Act (JTPA). Congress should allow local workforce 

areas to include youth that live in a high-poverty area or who live in a school district with 

high percentages of free and reduced lunch when it is not possible to identify individuals 

enrolled in the free or reduced lunch program due to privacy concerns.  In addition 

Congress should be eligible for WIA services without regard to income if youth are out 

of school and have not received a high school diploma or fall into any of the specified 
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target groups such as youth in foster care, youth in the juvenile justice system, youth with 

disabilities, homeless and runaway youth, and young parents. Also, Congress should 

clarify that self-certification methods, such as sampling and other methods that reduce the 

documentation burden, are acceptable alternatives to individual documentation.  

 

 Reduce the need for duplicative reporting and accounting systems. This should be done 

by agreeing on consistent definitions of units of service, standards of data quality, and 

commonly agreed upon accurate and unbiased cost-allocation methods for services 

funded by multiple sources for use across federal workforce education and training 

programs. 

 

 Align performance expectations across programs. Incompatible performance 

accountability requirements across programs serve as a barrier to greater integration of 

efforts. The most blatant examples of incompatible performance expectations and 

associated administrative requirements are the ones under which the workforce and 

welfare systems operate. WIA’s primary performance measures are outcome measures 

focusing on employment and earnings.  In contrast, TANF’s primary performance 

measure is the work participation rate, which is a process measure.  Particularly in the 

wake of the changes made by the Deficit Reduction Act of 2005, states must track and 

verify every reported hour of participation.  Workforce agencies consistently report that 

this is a significant barrier to serving TANF recipients in programs that are not solely 

dedicated to this population.  The WIA performance expectations have discouraged many 

local areas from serving individuals who are perceived as having greater barriers to 

employment.  It is worth noting that even states with highly integrated systems, such as 

Utah and Florida, rarely cross-enroll TANF recipients in WIA programs. 

 

The federal government should ensure that the WIA performance measures make 

sufficient adjustment for individuals who are more difficult to place in higher paying 

jobs.  States that are ready to adopt fully integrated models should be allowed to 

substitute the WIA outcome-based performance measures for the TANF work 

participation rate accountability measure. In addition, in order to encourage coordination, 

states should be able to deem TANF cash assistance recipients who are participating in 

WIA intensive and training services as fully engaged for the purpose of the TANF work 

participation rates.   

 

We also recommend that over time the federal government develop and  implement a 

system of shared accountability across workforce and other education and training 

programs.  

 

 Align WIA with other education, training and work support programs to create 

multiple pathways to postsecondary and career success for low-income adults, 

dislocated workers and disadvantaged youth. Each step in a career pathway is designed to 

prepare students for the next level of employment and education and to meet employer 

demand for skilled workers. Ideally, pathways begin with short, intensive remedial ―bridge‖ 

and ―pre-bridge‖ programs for those at the lowest literacy and English language levels and 

extend through two‐year and four‐year college degrees.  Connecting these services can 
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accelerate  learning, and help people attain necessary credentials as well as advance over 

time to successively higher levels of education and employment in a given industry or 

occupational sector. This will promote long-term, inclusive economic growth by helping 

workers gain the skills and connections they need to access family-sustaining 

employment and by ensuring that employers have access to the skilled workers they need 

to retain and create good jobs. In particular, to better meet the needs of limited English 

proficient individuals and individuals with lower levels of education, Congress should 

encourage stronger connections between the workforce development and adult education 

systems, and provide additional flexibility within the workforce system to provide the 

basic skills and English language training services that are necessary for success in the 

labor market. 
 

 Focus on obligations rather than expenditures in assessing fund availability. GAO has 

consistently found that states are spending WIA funds within authorized time frames and 

has strongly stated that obligations are a more useful measure than expenditures for 

assessing WIA funding status.
18

  The amount of ―unexpended funds‖ may not reflect 

what states and localities actually have on hand because some portion may be tied up in 

obligations. The relentless focus on expenditures rather than obligations also discourages 

use of long-term training or long-term engagement of individuals in services that will 

help them advance in the labor market. 
   

 Finally, system efficiency could be enhanced by providing more consistent funding to 

encourage states and local areas to plan wisely and well. The recent history of funding 

the system in dribs and drabs incurs its own administrative costs and inefficiencies. It 

also impairs the system’s ability to plan at a time of heightened demand for services.  
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Appendix: Summary of Research on Workforce Program Effectiveness 
19

 

 

Federal investments in workforce development help low-income adults and youth find jobs, 

improve their earnings and contribute to their communities. Although the results of an 

experimental evaluation of the Workforce Investment Act (WIA) are not yet available, several 

rigorous, quasi-experimental evaluations conducted since 2000 have demonstrated the value of 

training and workforce services, especially for disadvantaged individuals. 

 

 A 2005 study found that Workforce Investment Act (WIA) services in seven states 

generate employment and earnings gains for adults and dislocated workers. Individuals 

receiving WIA services are more likely to be employed (by about 10 percentage points) 

and to have higher earnings (by about $800 per quarter in 2000 dollars) than those who 

have not received services. In addition, participants in WIA programs are less likely than 

non-participants to receive public assistance. The authors conclude that ―WIA services, 

including training, are effective interventions for adults and dislocated workers, when 

measured in terms of net impacts on employment, earnings, and receipt of public 

assistance for participants.‖
20

 

 A 2008 report found positive outcomes for WIA Adult participants in 12 states, 

concluding that there are ―large and immediate impacts on earnings and employment for 

individuals who participate in the WIA Adult program…Those who obtained training 

services have lower initial returns, but they catch up to others within ten quarters, 

ultimately registering total gains of$800 for females and $500 to 600 for males.‖ Despite 

substantial variation in program structure and implementation across the 12 states, 

―overall net impacts were estimated to be positive in almost all states.‖
21

 

 A 2008 evaluation of the Youth Opportunity Grant program found positive results, noting 

increased educational attainment, Pell Grant receipt, labor market participation, and 

employment rates and earnings for more than 90,000 program participants. The study 

found that the program increased overall labor-force participation rates, specifically for 

teens ages 16 to 19, women, native-born residents, blacks, and in-school youth. It also 

increased employment rates among blacks, teens, out-of-school youth, and native-born 

youths, and it positively impacted the hourly wages of women and teens.
22

 

 A 2011 evaluation of Washington State workforce programs—one of only a few net 

impact evaluations conducted by a state—revealed that WIA services boost employment 

and earnings for adults, dislocated workers and youth. Adults and youth receiving WIA 

services have higher employment rates and higher earnings than non-participants three 

quarters following participation. Dislocated workers receiving WIA services are more 

likely to be employed than non-participants three quarters following participation.
23

 

 

The national studies tend to average out results from a wide range of local approaches and 

consequently mask the success of promising workforce strategies that are increasingly 

being used in the field and are gaining wider recognition by the policy community.
24

 Some 

of the most promising advances are the use of sector-focused workforce strategies to meet the 

needs of employers and low-income, low-skilled individuals and integrated education and 

training strategies that blend basic skills instruction with occupational skills preparation. 
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 An experimental study of three sector-focused training programs found positive impacts 

for low-income, disadvantaged workers and job seekers. Participants in sector-based 

training programs earned 18 percent—about $4,500—more than control group members 

during the two years of the study. Participants also were more likely to work, work in 

jobs with higher wages and hold jobs that offer benefits (such as health insurance). 

Sector-focused programs usually target rapidly growing jobs that require limited 

postsecondary education but pay wages at or near the median wage in the economy and 

that involve intermediary organizations that bring together training providers, employers 

and workers.
25

 

 Sector-focused workforce programs are beginning to identify the benefits that flow to 

participating employers or an entire industry. These outcomes include improvements to a 

business’s ability to find and retain qualified workers, increases in productivity and 

increases in the skills of existing workers. For example, a hospital participating in a 

healthcare initiative documented $40,000 in savings as a result of lower turnover and 

reduced hiring costs.
26

 

 A quasi-experimental evaluation of Capital IDEA, a sector-focused training program in 

Austin, Texas found substantial employment, earnings, and Unemployment Insurance-

related impacts relative to a comparison group receiving low-intensity one-stop center 

services. Participants trained in healthcare and other fields have experienced earnings 

impacts of more than $3,100 per quarter seven years after enrollment and the impacts 

appear to be increasing during the economic recession and recovery.
27

 

 Research on programs that contextualize basic skills instruction to a specific occupation 

or set of occupations has yielded promising results. One of the best examples is 

Washington State’s Integrated Basic Education and Skills Training (I-BEST) program, 

which blends adult education with occupational training and pairs adult education 

teachers with career and technical education instructors. A recent study found that I-

BEST participants are 56 percent more likely than regular adult education students to 

earn college credit, 26 percent more likely to earn a certificate or degree, and 19 percent 

more likely to achieve learning gains on basic skills tests.
28

 Another study found that I-

BEST participants experience higher employment rates and earnings than non-

participants three quarters after leaving the program.
29

 

 

A growing body of research suggests that workforce investments are likely to pay off for 

the next generation. Most evaluations have focused on a limited set of outcome measures, 

especially employment and earnings gains for individual participants. Yet, there is evidence 

that workforce investments may produce benefits both for adult participants and their children.
30

 

 

 As Katherine Magnuson has written, ―many workers, although certainly not all, are also 

parents, and human capital accumulation is an intergenerational process. Improving the 

educational and employment prospects for parents in the workforce today may also do 

the same for their children as they enter the workforce tomorrow.‖
31

 There is encouraging 

evidence that, when mothers with low education levels complete additional education, 

their children appear to have improved language and reading skills.
32

 These quasi-

experimental studies suggest that the effects of increased maternal education are apparent 

only for mothers with a high school education or less and are associated with a variety of 
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education and training services, including high school completion and GED, occupational 

training and college.
33
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