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Abstract

- Area Agencies on Aging (AAAS) in other dates
provide case management. Allowing Florida's
AAAs to provide case management has several
possble benefits, including better integration of
servicesand reduced cods.

- However, changing the current sysem by
mandating that AAAS provide case management
services may be prematurein light of the pending
re-authorization of the Older Americans Act and
the potential for the role of AAAs to change
under the dat€s long-term managed care
initiatives

|
Purpose

The Joint Legislative Auditing Committee directed that
we review the feasibility of allowing Area Agencies on
Aging (AAAS) to provide case management services.
This report discusses whether providing case
management to Florida's eders is an appropriate
function for the AAAs. A future OPPAGA report will
address whether Florida should consider making
changes in the number or configuration of the planning
and service areas covered by the state' s AAAS.

|
Background

Most of Florida's 3.3 million residents aged 60 and over
live independently, but nearly onefifth need assistance
with one or more activities of daily living, such as
egting, bathing, or dressing. While many eders who
need assistance can rely on family or friends for help,
others must turn to the state’s formal service system to
remain independent. A critical component of this

service system is well-devdoped and integrated case
management that links client needs to available services.

Case management consists of a number of activities
intended to assist eders to remain in the community and
avoid the costs of nursing home care. Elders seeking
assistance to help them remain independent contact their
local provider agency. That agency assigns a case
manager who assesses the elder client’s functional level
and determines whether the elder meets service
requirements. If the client is eigible for services, the
case manager prepares a care plan with the client or
caregiver that identifies needs and the services available
to meet those needs. The case manager also assists the
eder client in obtaining community resources and
monitors the client’s progress.

In Florida, entities called lead agencies typically provide
case management sarvices to dder clients! Lead
agencies have provided case management services to the
state' s functionally impaired elders since 1980 when the
Legidature expanded the Community Care for the
Elderly (CCE) program statewide? The CCE law
requires AAAs to contract with lead agencies to
coordinate case management and ensure that core
services are available to meet the needs of the edersin
their communities.® Lead agencies may directly provide
these services or subcontract with other providers.

AAAs are public or nonprofit private organizations
required by the federal Older Americans Act to
administer programs and services for eders, including
those funded by the Act. Pursuant to the requirements

! Florida currently has 59 lead agencies, including one that serves
the Seminole Indian tribe.

2 The CCE Act provides that each planning and service areain the
state develop at least one community care system that provides services to
enable functionally impaired elders to live independently in the community
and prevent unnecessary nursing home placement.

3Core services include a variety of home-delivered and day care
services such as homemaker and chore services, respite care, adult day care,
personal care, and home-delivered meals.



of the Act, the Department of Elder Affairs has
designated 11 AAAS, one located in each of Florida's
11 planning and service areas (see Exhibit 1). In
addition to services funded by the Act, the Department
contracts with the AAAs to administer other federally-
funded as well as state-funded programs.

Exhibit 1
Florida Has 11 Planning and Service Areas

1-Escambia, Okaloosa, (L&
Santa Rosa, and Walton

2-Bay, Calhoun, Franklin, Gadsden, Gulf,
Holmes, Jackson, Jefferson, Leon, Liberty,
Madison, Taylor, Wakulla, and Washington

3-Alachua, Bradford, Citrus, Columbia, Dixie,
Gilchrist, Hamilton, Hernando, Lafayette,
Lake, Levy, Marion, Putnam, Sumter,
Suwannee, and Union

4-Baker, Clay, Duval, Flagler, Nassau, St. Johns,
and Volusia

5-Pasco and Pindlas

6-Hardee, Highlands, Hillsborough, Manatee, and Polk

7-Brevard, Orange, Osceola, and Seminole.

8-Charlotte, Collier, DeSoto, Sarasota, Glades, Hendry, and Lee

9-Indian River, Martin, Okeechobeg, Palm Beach, and St. Lucie

10-Broward

11-Dade and Monroe

Source: Department of Elder Affairs.

|
Findings

Other gatesallow AAASsto provide case management
and allowing Florida's AAAs to provide cas
management may bendfit the state by improving
service coordination and integration and by reducing
costs.

Case management is an appropriate function for AAAS,
and other states generally alow their AAAs to provide this
savice Allowing AAAs to provide case management
could benefit the state by improving service coordination
and integration and by reducing costs. However, cost
savings might be minimal and changing the current system
could cause disruption in the aging network.*

AAAsin Other States
Provide Case M anagement

“The aging network comprises federal, state, and local funding
agencies and service providers.

Allowing AAAs to provide case management servicesis
a common practice in other states that have multiple
planning and service areas such as Florida. 1n 34 of the
42 states (81%) that have more than one planning and
service area, a least one AAA provides case
management services. Nationally, 52% of all AAAs
directly provide some case management services to
eders®

Allowing Florida’'s AAAsto Provide
Case Management Could Minimize
Potential Conflicts of Interest

Because most of the lead agencies that provide case
management services to Florida's eders also directly
provide core services, the potential exists for conflicts
of interest which can adversdy affect the cost and
appropriateness of services. For over 15 years, lead
agencies have provided most case management services
to Florida' s functionally impaired elders. State law also
allows lead agencies to directly provide core services to
dders in thar communities. As shown in Exhibit 2, all
but three of the lead agencies directly provide some core
services in addition to case management.

Exhibit 2
Most Lead Agencies Provide
Case Management and Core Services

Number of
Services Provided L ead Agencies
Case Management
/100% Core Services Direct 16
Case Management/Some Core Services
Direct and Some Subcontract 40
Case Management
/100% Core Services Subcontract 3

Source: Department of Elder Affairs

As a result, some Department staff and AAA executive
directors are concerned that case managers in these lead
agencies may tend to authorize services provided by
their agency rather than services offered e sewhere that
may be more appropriate or less costly. For example, if
a client needs a service that the lead agency does not
provide, the case manager might substitute a service the
agency provides rather than going outside the agency
for the needed service. Alternatively, if the needed
service is available through the lead agency and another
provider at less cost, the case manager might authorize
the agency’ s serviceinstead of the less costly service.

Sstate Source Book: _Infrastructure of Home and Community
Based Services for the Functionally Impaired Elderly, Washington, D.C.,
Administration on Aging (1994).




While none of the AAA executive directors gave
examples of specific instances of conflicts of interest,
the majority of them bdieve that the potential exists.
Since state law precludes AAASs from directly providing
core services, conflict of interest is not anissueif AAAS
provided case management services. However, only 5
of the 11 AAA executive directors think that AAAs
should provide case management. Others bdieve that
lead agencies should continue to provide case
management but not core services.

The Department has taken steps to encourage the
separation of case management and core services. The
Department plans to solicit proposals from AAAs for
demonstration projects designed to produce innovative
approaches to CCE administration and service ddivery.
Such approaches are expected to result in cost
efficiencies by separating the provision of case
management and core services except when lead
agencies submit the lowest and best bids for core
Services.

However, a professional association representing
Florida's providers reported that separating the
provision of case management from other services will
not eliminate the potential for conflict of interest. In a
1994 briefing paper, the association reported that
concerns about conflicts of interest are unnecessary.
According to the association, there are too many clients
for the available services, so thereis no need for service
providers to keep clients to themsdlves. In addition, the
association reported that case managers already refer
clients to outside providers.

Changing AAA Functions Could Produce Benefits
But Changes Could Be Disruptive

Allowing AAAS to provide case management services to
elders could lead to benefits such as improved service
ddivery and reduced costs. The magjority of AAA
executive directors bdieve that the quality and
appropriateness of services to dders could potentially
improve if they provided case management. AAAS as
case managers could serve as the single point of entry
into the formal service system, thereby ensuring
consistency and objectivity. Aging officials in other
states with whom we spoke supported this perception
that having AAAs provide case management services
could improve service ddivery, integration, and quality.
Some of Florida's AAA executive directors believe the
state could realize savings if the AAAs provided case
management.  According to some AAA executive
directors the state could potentially save money if it
contracted with fewer agencies to provide case

management. For example, it could be less costly to
contract with 11 rather than 59 case management
entities, thereby spreading the costs associated with
providing case management services across more
clients. On the other hand, other executive directors
cautioned that savings, if any, may be minimal since
AAAs would likely assume additional supervision and
travel costs.

Further, aging officials in Florida as well as other states
cautioned that any changes in the existing case
management system should be made gradually to
minimize disruption in the aging network. For example,
changes could cause disruption at the local level where
lead agencies have been the primary providers of case
management services for eders for over 15 years.
Taking the case management function away from these
agencies could be upsetting to clients who rely on
working with familiar case managers.

Although the gate could potentially benefit by having
AAAs provide case management services it might be
premature to mandate widespread changes.

Even though Florida might benefit by having AAAs
provide case management services to eders, it may be
premature for the state to make widespread changes in
the ddivery system. The two most critical reasons
include the uncertainty surrounding the reauthorization
of the Older Americans Act and the possible changing
role of the AAAs under the state's long-term managed
careinitiatives.

Uncertainty of Re-Authorization. A principal reason
for delaying major changes in how Florida provides
case management to elders is that Congress has not re-
authorized the Older Americans Act. Currently, the
federal government is funding the Act’s programs and
services under a continuing resolution which is expected
to remain in effect until the end of September 1997. If
Congress does not reauthorize the Act and decides to
use block grants to fund aging services, it may not
require states to comply with current regulations,
thereby giving states more flexibility in how they
implement the Act’s provisions. For example, Congress
may no longer require states to designate AAAS to
administer elder services within their planning and
service areas. If this happens, Florida might decide to
eliminate AAAs and develop some other mechanism for
administering elder services.

Changing Roles Under Managed Care. Ancther
important reason for delaying major changes in the case
management system relates to the changing roles of
AAAs under managed care. Although the role of
Florida's AAAs is likely to change as the state develops



and implements a long-term managed care system for its
eders, the nature of this change has yet to be
determined.

Traditionally, AAA roles have included advocating for
eders, planning and coordinating services, and
providing referral information to elders and their
caregivers. Under a managed care environment, these
roles could change to include quality assurance and
overall oversight of the managed care system. This new
role might include assessing client needs upon entry to
the system, helping clients sdect and enroll in managed
care, tracking client progress, and ensuring that clients
get the services they need. However, it is uncertain the
extent to which managed care organizations would be
willing to have AAAs provide case management
services to the eders enrolled in the system.

|
Conclusons and Recommendations

A well-devdloped and integrated case management
system that links client needs to available services is
fundamental to ensuring that Florida’s elders remain
independent and avoid nursing home placement for as
long as possible.  Case management is an appropriate
function for AAAs and there is a potential that
reassigning this function could improve service deivery
and decrease costs. However, taking this step could be
premature in light of the pending reauthorization of the
Older Americans Act and the possibility that AAA roles
may change as the state develops and implements its
long-term managed care system.

If the Legislature wants to test the feasibility of
allowing AAAs to provide case management, we
recommend that it authorize one or more of the AAAs
to provide case management on a pilot basis. The pilot
evaluation should identify any problems associated with
allowing AAAs to provide case management as well as
assess the effect on costs and quality of services.

Further, we recommend the Department conduct a
review to determine if lead agencies are providing cost-
efficient and appropriate services. Specifically, the
Department’'s review should assess whether lead

agencies exhibit a bias towards providing in-house
services that adversdly affects ether costs or service
deivery. If the Department determines such a bias
exists, it should identify ways to mitigate the adverse
effects.

._______________________________________________________|
Agency Response

The Department of Elder Affairs provided the following
written response to our review:

“ The Department agrees that a pilot of one or more
area agencies on aging (AAAs) providing case
management to test the feasbility would be
appropriate.  Even though the current statute
permits demonstrations, the legislature should
authorize such a demonstration since section
430.203(9), Florida Statutes, currently requires
that lead agencies provide case management.

“The Legislature should revise chapter 430,
Florida Statutes, to permit the flexibility for AAAs
and other agencies to provide case management in
the Community Care for the Elderly program. In
1995, the Legislature moved toward competition
and openess by requiring that lead agencies be bid
at least once every three years in revisions to the
Community Care for the Elderly Act. The
Legislature should not specify in statute but allow
flexibility for the Department to obtain the most
cost efficient and effective entities to provide case
management. Any designation of a specific entity
in statute ediminates competition and sets up a
monopoly for that entity to gain economically.”

The Florida Association of Area Agencies on Aging
reviewed our findings. They noted that the federal law
does not prohibit AAAs from providing case
management, that they support the department’s efforts
to separate case management and core services, and
they agree with the findings of our report that there may
be benefits to AAAs providing case management
Services.

This project was conducted in accordance with applicable evaluation standards. Copies of this report may be obtained by telephone (904/488-
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