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Background
Across the nation, states and counties are striving to maximize consumer direction, a

guiding tenet of in-home services for frail, elderly consumers and adults with disabilities.
Policymakers are trying to replace institutional care with consumer-directed, in-home
services whenever possible. The State of California has spearheaded this effort with
legislation and funding incentives for counties that work to improve delivery of In-Home
Supportive Services (IHSS). IHSS is a county-administered program funded primarily
by Medicaid with federal and state dollars, that provides personal care services to low-
income elderly and disabled Californians, enabling them to remain in their homes and
communities. The vast majority of IHSS services are provided by independent
providers, who are hired directly by consumers.

In the early 1990s, California legislation gave counties the option of creating Public
Authorities — quasi-governmental, consumer-directed agencies designed to enhance the
delivery of IHSS. Public Authorities facilitate worker/consumer matches by operating
homecare worker registries, make possible collective bargaining by functioning as IHSS
providers’ employer of record, arrange training and support services for workers and
consumers, and offer workers and consumers a voice in program and policy
development. In 1993 the California State Medicaid plan was amended to allow Title 19
Medicaid funding for personal care services delivered through IHSS. This change to the
Medicaid plan enabled Public Authorities to use federal Medicaid funds to cover costs
related to IHSS employee taxes, support services, wages, and benefits.

In 1997, Los Angeles County created a Public Authority called the Personal Assistance
Services Council (PASC), and the agency has made significant headway in its efforts to
enhance and improve the county’s IHSS program. The agency’s exclusive purpose is
to enhance the delivery of personal assistance services to consumers and improve
working conditions for independent IHSS workers. It functions as the employer of
record for more than 102,000 homecare workers in Los Angeles County , who are hired
directly by service recipients. Los Angeles County is home to more than 125,000 IHSS
consumers.

Traditionally, independent providers have been plagued by low wages, no benefits, and
little or no training or support. Not surprisingly, turnover in the field is high, creating
chronic provider shortages, low skill levels, and compromised quality of care.
Consumers, as a consequence, often have difficulty finding qualified, available
providers. In an effort to address some of these issues, the Los Angeles County PASC,
beginning in April 2002, embarked on an innovative effort to improve homecare worker
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retention: it became the largest county in California to offer healthcare benefits to
gualified IHSS independent providers. To become eligible for the benefit, providers
must work 112 hours per month for two consecutive months.

PASC'’s benefits program was designed to provide healthcare for a large workforce that
is typically uninsured. Based on evidence that this workforce values and desires
healthcare, the PASC also hoped that the program would be an incentive for IHSS
providers to remain in the workforce and for new and more highly qualified individuals to
enter the workforce. In many cases, workers leave the homecare field when an
assignment ends. An assignment can end because the consumer dies, no longer
needs care, or decides that the provider is not a good match. Often, consumers receive
services from family members, and the provider ceases to perform the work once the
family member no longer requires assistance.

One of the initial goals of the PASC benefits program was to keep workers in the field
beyond the initial assignment. The program was therefore structured to accommodate
the inherent instability of an employment model in which the recipient determines the
length of each assignment. Program rules were structured such that health plan
enrollment continues for two months after an assignment ends, giving providers the
opportunity to seek further IHSS work — and thereby maintain benefit eligibility.

This paper is a preliminary study of the impacts of health benefits on homecare
worker retention and recruitment. Specifically, this initial analysis assesses whether
new enrollees in the PASC benefits program do, in fact, remain in the workforce longer
than non-enrollees and whether those receiving benefits are more likely to return to the
workforce after an assignment ends.

Method

Study Design

The study design is based on a longitudinal analysis of existing state homecare worker
employment authorization data. New workers entering the system who were eligible for,
selected, and received healthcare benefits were compared to new workers who did not
receive benefits. Employment rates for both groups were tracked monthly and
differences in employment rates after 12 months were compared.

Source Data

Data for the study came from the California State Case Management Information and
Payroll System (CMIPS). CMIPS is the information system used by the Department of
Human Services to record IHSS recipient assessment and authorization data, as well as
IHSS provider work authorizations. State employment data for Los Angeles County, for
the period January 2002 through March 2003, was obtained and analyzed to identify
workers entering the PASC workforce in each month. A 12-month history of work
activity and health plan enrollment was compiled for each of four cohorts: providers
entering the workforce in January, February, March, and April of 2002. Providers with
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CMIPS work authorizations in a given month were considered active, and those that did
not were deemed inactive. Turnover patterns for all cohorts were aggregated and
analyzed.

Calculating Rate of Worker Retention

For purposes of this study, retention rate is defined as percentage of new workers that
remain active members of the workforce in each month. For example, if 4,000 workers
enter the workforce in January and 2,000 of those workers remain active in February,
there was a 50% retention rate after one month. A retention rate was calculated for
each cohort, for each of 11 months following entry into the workforce. Aggregated
retention rates for health plan enrollees were then compared with those of non-
enrollees. A XZ test was used to verify the statistical significance of that comparison.

Calculating Workforce Stability

Worker retention rates alone can be slightly misleading, because some independent
providers of homecare may enter and exit the field frequently. For example, after six
months, 80% of new workers may be active, but if 90% were active only in the first and
sixth months, the retained workers would not constitute a very stable workforce.
Therefore, a consistency percentage was calculated for workers in each cohort who
remained active in month 12. Workers remaining active in all 12 months received a
consistency rate of 100%, those remaining active in 11 of the 12 months were assigned
a consistency rate of 91.7%, and so on. Health plan enrollees and non-enrollees were
then compared, using the consistency rate as a rough indicator of workforce stability.

Results

The design of the Los Angeles IHSS health benefits program was predicated on the
idea that benefits are valuable to IHSS workers and therefore are an incentive to enter
and remain in the workforce. The current analysis therefore focuses on worker
retention and stability. The analysis revealed two striking trends:

1) Workers who enroll in the PASC’s health benefits program are far more likely to
remain in the workforce in month 12 than workers who do not enroll.

2) Health plan enrollees who leave the workforce during the 12-month period are much
more likely to return to the workforce within those 12 months than are non-enrollees.

Figure 1 (below) plots and compares, by month, the retention rates for workers with and
without benefits for 12 months following their initial work authorization. Data from the
four cohorts, new workers for each month from January through April 2002, were
compared, found to be similar and combined for analysis. Figure 1 shows that 77.4% of
workers receiving health benefits remained active in the 11" month after initial entry into
the workforce, compared with only 55.8% of non-enrollees and just over 60% for non
enrollees working more than1112 hours.
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Figure 1: Comparative New Worker Retention over 1 year Period:

Health Plan Enrollees vs. Non-enrollees
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It should be noted that the higher retention rate for enrollees during the first three
months of employment may be a function of the benefits eligibility requirements and
enrollment process. Eligibility requires two consecutive months’ work, of at least 112
authorized hours per month. During month 3, eligible workers are offered the benefit,
and enrolliment commences at the beginning of month 4. Therefore, workers who enroll
at that point must have remained in the workforce. It is therefore important to focus on
disparities in the retention rate from the third month forward.

A Xz test (Table 1, below) revealed that the 22.6% difference in 12-month retention
(77.4% for enrollees versus 55.8% for non-enrollees) is statistically significant.

Table 1: XZ Test Determining Statistical Significance

Enrollees Non-Enrollees Total

(n=370) (n=8,373) (n=8,743)
Working in Month 12 77.4% 55.8% 4,960
Not Working in Month 12 22.6% 44.2% 3,783
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Cramer’s phi (p) is the relative magnitude of relationship between worker activity and
health plan enrollment. Generally, a p value of 0.05 or more is considered to indicate a
powerful match. For the current study p < 0.001, indicating that the retention difference
is statistically significant. The fact that p < 0.001 means that there is a likelihood of only
1in 1,000 that the difference in 12-month retention occurred by chance.

Health plan enrollees who left the workforce were also more likely than non-enrollees to

return to the workforce during the 11 months following initial work authorization.
The overall work patterns of enrollees and non-enrollees is shown in Figure 2, below.

Figure 2: Work Patterns of Health Plan Enrollees versus Non-Enrollees
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In summary, a higher percentage of health plan enrollees (68% versus 51%) worked in
all 12 months of the study. Moreover, a higher percentage (9% versus 5%) of enrollees
who left the workforce returned within the 12-month period. In total, then, 77% of
enrollees were active in month 12, compared with only 56% of non-enrollees.

Discussion
The findings above suggest that the PASC has progressed toward its goal of creating a

more permanent, stable IHSS workforce to meet Los Angeles County’s growing
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consumer demand for in-home services. For the workers studied, those with health
benefits were significantly more likely than non-enrollees to remain active in the 12"
month after entering the field, more likely to have worked all 12 months, and more likely
to have returned to the field if they did leave at any point. These findings strongly
suggest that the PASC benefits program is creating a more permanent, stable
workforce —an elusive goal for many states and counties.

Since this preliminary analysis suggests that health benefits do improve worker
retention, the PASC will be examining methods for increasing worker awareness of its
health benefits program to expand enroliment. Enrollment in the health plan requires an
active response from providers, and non-enrolled workers may be unaware of the
program. Currently, workers are sent health plan information packets only once: when
they become eligible for the benefit. If workers disregard, do not receive, or are unable
to read the one-time mailing, they remain unaware of their eligibility and even of the
existence of the benefits program. Therefore, many Los Angeles IHSS providers may
be unaware of this incentive to remain in the workforce.

In early 2003, PASC commissioned a study to examine the feasibility of lowering benefit
eligibility requirements from 112 hours per month for two consecutive months to 80
hours per month for two consecutive months. The conclusion of that study indicated
that it was affordable and desirable, from both economic and pragmatic viewpoints, to
lower the benefit eligibility requirement and thereby increase the number of workers
covered by health benefits. Based on the findings of the current study, this lower
eligibility requirement is likely to further improve overall worker retention rates,
especially if workers are fully aware of the benefit program.

Workforce Stability — Indicator of Professionalization

A good job is one that provides regular, stable, sustainable income. A major goal of the
PASC health benefits program is to make IHSS work a viable, stable option. Workforce
stability ultimately impacts IHSS recipients by ensuring a more experienced and
consistent workforce at any given point in time.

A consumer-directed model, combined with low wages and the traditional lack of
benefits, makes it difficult to achieve IHSS workforce stability. Under the consumer-
directed model, IHSS recipients — whose needs often change significantly over time —
hire and fire workers at will. For workers, this translates into limited job stability: an
elderly person enters a nursing home, a client is rehabilitated and no longer needs
services, a worker/client match is unsuccessful, a client dies, etc. These are just a few
scenarios that lead to job loss. IHSS workforce stability, then, can only be achieved if
the provider finds another consumer for whom to work.

The current study reveals that health plan enrollees, at least during their first year of
tenure, are unlikely to exit and re-enter the workforce multiple times. As shown in Table
2, only 1.3% of enrolled workers who were active in month 12 had worked only 5
months during the year. This suggests that workers do not attempt to manipulate the
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system, i.e., sustain benefits enrollment by working in carefully planned minimum
intervals.

The fact that 9% of health benefits enrollees (versus only 5% of non-enrollees) left the
workforce but returned within the 12-month period, suggests that instead of leaving the
workforce after completing one consumer assignment, many enrollees sought and
found another consumer for whom to work. Such behavior would be indicative of a
professional and highly motivated workforce.

Next Steps

While significant, these findings raise additional questions about the impact of health
benefits on the Los Angeles IHSS workforce. More in-depth studies of PASC initiatives,
including the health benefits program, are necessary to fully understand the nature of
program impacts, establish causal relationships, and measure the impact of other
factors on worker tenure and stability.

For instance, while the present analysis reveals a strong relationship between health
benefits enrollment and longer worker tenure, it does not rule out other causal factors.
A regression analysis studying the interrelationship of worker characteristics, benefits
enrollment, and tenure can assess the relative impact of these different factors. A
formal worker survey would more clearly reveal individual workers’ motivations and the
role of healthcare benefits in their decision-making process. Similarly, while the current
analysis reveals that enrollees are more likely to return after a work hiatus, it would be
useful to determine — either directly through a survey, or indirectly, by examining
whether the hiatus ended with a new worker/client match — whether this is due to the
incentive of continued health benefits.

It will also be important to study the role of potential moderator variables on the
relationship between health benefits and worker tenure. Does the relationship between
enrollment and tenure vary by age or ethnic group? Is it different for family and non-
family providers? Subgroup analyses on a variety of worker groups, e. g., family and
non-family or primary language spoken, can pinpoint factors influencing the
enrollment/tenure relationship. For example, the relationship between benefits and
tenure may be stronger for non-family providers who view homecare as a career; or the
relationship may be less strong for workers in a particular language group. Such
findings would shape PASC decisions about how to effectively market its benefits
program.

Researchers and policymakers would also benefit from longer, cross-county analyses.
Multi-year longitudinal analyses would reveal the longer-term effects of benefits on
workforce retention and stability. Cross-county analysis — for example, comparing work
patterns in communities with large wage and benefit increases with those in
communities with only benefits — would yield important information about the relative
impacts of worker incentives implemented by California Public Authorities.
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This initial study demonstrates that homecare workers with health benefits remain in the
workforce longer and, if they leave, are more likely to return. However, it does not
explain underlying causes. Do healthcare benefits attract a more professional, career-
oriented workforce, or does the benefit encourage members of an existing workforce to
view personal care services as a long-term career? Additional analyses are necessary
to evaluate whether factors other than employer incentives contribute to longer worker
tenure. Comparing characteristics of workers hired before and after implementation of
the health benefits program, and studying relationships between other worker
characteristics and tenure, will contribute to a conceptual model for understanding how
benefits affect tenure.

Finally it should be noted that the current study examines the impacts of one benefits
program, with a single set of eligibility requirements — 112 hours of work in two
consecutive months. However, independent homecare providers are a unique
workforce: many providers enter the field as part-time workers and wish to remain part-
time. Workers tend to be women with outside responsibilities, such as childcare, that
make them uninterested in full-time work. More in-depth research would compare the
impacts of a variety of program designs, including lower eligibility requirements. Given
the idiosyncrasies of the homecare workforce, it is reasonable to expect that reduced
eligibility requirements will produce not only an increase in number of insured workers,
but also a greater magnitude of impact on worker recruitment and retention.

Additional analyses will enable policymakers and program managers to refine benefit
programs, making them more attractive in the eyes of current and prospective
providers. Ultimately, this work will help Public Authorities and other entities to attract a
larger, more permanent workforce to meet the nation’s growing demand for in-home
services. It may even form the basis of a multi-state, national policy.
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