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Preface

The Hospital Admission Risk Program (HARP) was established in 2001 as the
prevention component of the Hospital Demand Management (HDM) Strategy.

The HARP Reference Group, chaired by Professor John Funder, oversees the
implementation of HARP, including the allocation of funds to service providers, and
advises on how hospital admissions and emergency department presentations can
be prevented. HARP focuses on tertiary prevention - that is, avoiding unnecessary
emergency presentations and hospital admissions and readmissions. HARP targets
people who have manifest health need, often where their disease or condition is
chronic or complex.

In July 2002, the HARP Reference Group formed seven working parties to undertake
analysis in priority areas that provide opportunities to have a significant impact on
preventing the avoidable use of hospitals.

These working parties were:

Chronic Heart Failure

Chronic Obstructive Pulmonary Disease
Community-Hospital Interface

GP-Hospital Interface

Integrated Care for Clients with Complex Needs
Mental Health, and

Technology.

This report presents the findings of the Community-Hospital Interface Working
Party.

The working party reports build on the information presented in the HARP
Background Paper and have been produced to assist in designing projects for the
2003-04 HARP funding round.

The Department of Human Services would appreciate any comments, suggestions
for further work or other feedback you may have on the contents of the working
party reports. These can be forwarded to the HARP Project Officers, lan Coverdale
at ian.coverdale@dhs.vic.gov.au or Paul Williamson at
paul.williamson@dhs.vic.gov.au and will be considered as we further develop the
evidence around preventive initiatives.
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Executive summary

The Victorian public health system, like others in Australia and internationally,

has been experiencing unprecedented and sustained increases in demand. The
increasing demand has placed added pressure on hospitals with demand for medical
admissions to public hospital services in Victoria growing consistently at 3-4% per
annum. The demand pressures are particularly felt within the metropolitan public
hospital sector where emergency admissions have grown at 7-8% per annum.
Hospital inpatient services and emergency departments (EDs) are now experiencing
significant capacity constraints.

The Hospital Demand Management (HDM) Strategy is a new approach to create
additional capacity and meet demand pressures through better patient management,
new acute services and initiatives. Within the strategy, the Hospital Admission Risk
Program (HARP) is implementing preventive initiatives to reduce the demand
pressures on hospitals, by averting the avoidable use of EDs and inpatient services.

HARP focuses on people who have a manifest health need, often where their disease
is chronic or complex. Although HARP is targeting demand pressures on acute public
hospitals it spans the continuum of care. The emphasis is on better supporting and
proactively managing people in their homes and within the community rather than
reactively responding to acute exacerbations of their conditions. An effective
interface between community-based services and hospitals is critical to achieving
this. By strengthening the interface and ensuring a more integrated and cooperative
service system, with clearer pathways and enhanced models of care, it is expected
that people at risk of hospitalisation will be more effectively cared for and the rate

of growth in emergency demand for targeted groups of people reduced.

For a range of social, technological and economic reasons, acute and continuing
care services that were previously provided in discretely organised hospital and
residential care settings are now provided in the community and at home. This
has lead to the development of new care models that integrate care across the
service continuum.

The community-hospital interface has a critical impact on the effectiveness of
prevention initiatives sponsored through HARP. Conceptually, this interface is
defined by the characteristics of the setting (for example, hospitals, community
health services, home), the complexity of service needs and functions (primary,
acute, sub acute and continuing) and the extent to which organisational
arrangements enable integrated service provision (horizontally and vertically).

Internationally, major reforms such as primary care trusts in the UK and managed
care organisations in the United States have introduced new forms of horizontal
and vertical integration that bring together governance, funding, service delivery
activities, performance management, information and accountability across the
care continuum. However, the unique features of the Australian health system
make it unlikely that comprehensive reforms along these lines will be introduced
here in the near future.
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Instead, organisational integration across the community-hospital interface will
depend on more informal and voluntary partnerships and collaborations. The
considerable literature on these partnerships emphasises the importance of
leadership and shared ownership of problems and issues, and the development
of new forms of governance to facilitate program design, resource allocation,
performance management and communication, monitoring and accountability.

This report identifies opportunities for improving the community-hospital interface
in Victoria to prevent unnecessary hospital admissions and improve health
outcomes through:

* targeting ambulatory care sensitive conditions, frail older people, mental illness
and people with complex social and medical needs at risk of hospital admission

+ implementing care models that combine integrated assessment, care planning,
coordination, service delivery, monitoring, communication and follow-up across
primary, acute, sub-acute and continuing care services for these priority groups

« collaborative partnerships between hospitals and community organisations to
support the development of care models. These partnerships need to adopt a
developmental process to address sustainable governance and accountability,
resource allocation, care model design, service delivery and communication.

The findings and conclusions reported here are based on an analysis of available
documents; a review of the literature on organisational relationships between
community and hospital agencies; and consultations with HARP projects, peak
bodies, Department of Human Services regional officers and the members of
the Community-Hospital Interface Working Party.

Recommendations

This section summarises the recommendations made in the report.

Community hospital partnership development

The organisation of the community hospital interface is complex. The development
of HARP projects will require the involvement of a number of hospital and community
agencies.

Recommendations

Community-hospital partnerships should be formed to focus on preventive initiatives
for people at risk of hospitalisation. These partnerships should include GPs, community
health centers, home and community care providers, district nursing services and
ambulance services in addition to hospitals and continuing care services.

Primary Care Partnerships, Divisions of General Practice, hospitals and continuing care
providers in addition to DHS regions should take joint responsibility for developing
community-hospital partnerships.
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A process to inform, engage and consult relevant stakeholders on the HARP funding
round should be convened for each community-hospital partnership.

Key stakeholders in community-hospital partnerships should agree on the convenor
role early in the partnership formation process.

A strategic approach to proposal preparation

A variety of HARP projects are being implemented through previous funding
opportunities. The 2003-04 funding round should emphasise the strategic
integration of HARP initiatives within community-hospital partnerships. Account
should also be taken of existing health and community service initiatives.

Recommendations

Proposals submitted through the 2003-04 funding round should be required to include
an integrated set of projects managed through a common organisational structure and
process for the community-hospital partnership. It is desirable that previously funded
projects be incorporated into the community hospital partnership framework. Where
this is not possible proposals should be required to outline how previously funded
HARP initiatives will relate to the 2003-04 proposal.

Priorities and proposals should be based on a systematic analysis of the available
demand and utilisation data for each hospital. This analysis should involve and be
available to all the key stakeholders

Proposals should specify how they have considered and prioritised ambulatory care
sensitive conditions, the frail elderly, frequent emergency department users, people
with complex social and medical conditions, and people with mental illness

Each community-hospital partnership should develop a limited number of integrated
proposals to address the key priorities identified.

Care models

Care management processes are proliferating, leading to duplication and

inefficiency.

Recommendations

Proposals submitted for the 2003-04 funding round should be required to
demonstrate evidence of good practice for specific priority groups and outline
how they will minimise duplication in care management processes. Proposals
should address:

« Initial identification and assessment of patient needs
« Decision making, referral and communication between service providers for patients
* Care planning and service coordination

* Individualised and flexible service delivery
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Monitoring of consumer outcomes and experiences

Support to encourage self management and patient support where appropriate
Existing providers and processes for the care management elements outlined above such
as the PCP service coordination model and tools should be used wherever possible.
Sustainable community hospital partnership governance

HARP proposals should include an agreement about principles for the roles and
responsibilities of community and hospital providers, resource allocation,
performance monitoring and governance and accountability between the
participating stakeholders. The elements that should be included in agreements
that underpin community hospital partnerships are outlined below.

Sustainability across the community hospital interface is important beyond the
implementation of HARP. However, roles are not well defined and governance and
organizational relationships are insufficiently developed.

Recommendations

Proposals for the 2003-04 funding round should be required to outline governance
arrangements within community-hospital partnerships that will be maintained over
time and across a broad range of functions, and target groups where key stakeholders
have mutual interests to improve outcomes for patients.

Governance arrangements for community-hospital partnerships should address
the following:

The principles and shared vision underpinning the community-hospital partnership
The specific purposes and objectives to be addressed

The roles and responsibilities of the partners in meeting the partnership purpose
and objectives

The structures and processes for governing the partnership
Resource sharing principles and procedures

Performance management and review procedures
Communication and consultation arrangements

Other matters as agreed by the partners.

Resource sharing and allocation

Current HARP resource allocation arrangements are project based and do not
take account of more generalized DHS funding arrangements for community
based services.

Recommendations

Community based services for HARP should be provided by community based
agencies within the context of the governance arrangements underpinning
community hospital partnerships.
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The 2003-04 funding round should support funding arrangements that ensure
flexible, timely and responsive services to meet the needs of patients. HARP funding
guidelines for resource sharing within community-hospital partnerships should be
based on price volume agreements, which ensure that capacity and service planning
issues can be managed by community providers. These price-volume agreements
should specify:

unit costs for individual service types to be provided by different agencies

volume performance targets specified as the number of service units and the number
of patients.

Where limited volume for community based services makes business arrangements
financially unviable or marginal for individual community providers, they should be
encouraged to enter into consortia with other community based providers to jointly
provide services.

Unit costs for community based services should be based on existing DHS price
structures where ever possible to prevent gaming and inefficiency.



6 Hospital admission risk program (HARP): Community-hospital interface working party report

1. Background

The Victorian public health system, like others in Australia and internationally, has
been experiencing unprecedented and sustained increases in demand. A range of
factors contribute to this demand, including:

the ageing population

new treatment options through advances in medical technology

a reduction in the availability of GPs for home visits and after hours care
the shortfall of residential aged care beds relative to demand

workforce shortages, particularly of nurses

societal changes that have led to a reduction in the capacity of the informal carer
network in the community.

The increasing demand has placed added pressure on hospitals with demand for
medical admissions to public hospital services in Victoria (and other states) growing
consistently at 3-4% per annum. The demand pressures are being felt particularly
within the metropolitan public hospital sector where emergency admissions have
grown at 7-8% per annum.

Over time, the cumulative effect of these pressures has exceeded the capacity of
the acute public health system to respond. For example, between 1999 and 2001
there were periods when access to emergency services was limited, resulting in
delayed admissions for emergency patients and increased occasions of ambulance
bypass. Additionally, elective surgery waiting times increased as elective surgery
was reduced to accommodate greater pressure on emergency services.

In May 2001, the Victorian Government committed $582 million over four years
through the HDM Strategy to strengthen the capacity of the health system to
manage the increasing demand pressures.

The HDM Strategy focuses on the service system as a whole rather than on
fragmented or single organisations. It promotes appropriate pathways for people
using health care services and encourages models of care that respond to current
demands for health services. Collaboration between health providers is emphasised
under this new approach.

Key aspects of the HDM Strategy include:
creating extra capacity through funding growth

relieving pressure on hospital beds and EDs by diverting people to alternative
options where clinically appropriate

working with clinicians to improving patient management practices

implementing a prevention strategy to reduce demand pressures - HARP.
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In the first year (2001-02) of the HDM Strategy, there was marked improvement in
key indicators used to monitor health system pressure. Occasions of ambulance
bypass at HDM hospitals decreased by 56% on the previous year while the
percentage of people admitted to wards within target waiting times increased from
74-80%. The Victorian Government is building on these successes by extending the
period of the HDM Strategy by two years to June 2007. In addition, the scope of the
HDM Strategy has been broadened to encompass elective demand pressures'.

1.1 The Hospital Admission Risk Program

HARP is a major component of the HDM Strategy. It was established in November
2001 with the aim of implementing a prevention strategy to reduce the demand
pressures on hospitals, by averting the avoidable use of EDs and inpatient services.

HARP will target prevention initiatives that are the most likely to be effective and
deliver tangible and demonstrable outcomes. These initiatives will focus on people
who have a manifest health need, often where their disease is chronic or complex.
Priority will be given to high volume conditions and/or frequent users of the acute
public hospital system.

Although HARP is targeting demand pressures on acute public hospitals it spans the
continuum of care. The emphasis is on better supporting and proactively managing
people in their homes and within the community rather than reactively responding
to acute exacerbations of their conditions. By strengthening the continuum of care
through a more integrated and cooperative service system, with clearer pathways
and enhanced models of care that are patient-centred, it is expected that patients
will be more effectively cared for. This will occur through:

supporting people’s independence and capacity to live within the community
clearer clinical pathways delivering better continuity of care

ncreasing capacity within the health system to respond to the health needs
of people

creating greater cohesion between the public hospitals and the primary care and
sub-acute sectors

developing responsiveness in services and proactive management of health needs.

As an outcome of more effective management of patients across the continuum of
care, the preventive initiatives implemented are expected to reduce the rate of
growth in the demand for public hospital services for targeted conditions and
groups of people.

Figure 1 provides an outline of HARP.

1 Further information on the HDM Strategy can be found at http://www.health.vic.gov.au,/hdms/
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1.2 HARP Reference Group

The Department established a HARP Reference Group to bring together a range of
key stakeholders with an interest and expertise in hospital use and prevention to
provide advice on:

target population groups or conditions with most potential for preventing
hospitalisations

models of care that have demonstrated efficacy
trends in morbidity and care options

how to evaluate programs funded under HARP
allocation of HARP funds.

In July 2002, the HARP Reference Group established a series of working parties

to undertake detailed work in priority areas that provide opportunities to have a
significant impact on the health status of people at risk of hospitalisation. The
working parties completed their work in February 2003 and have each produced a
report to contribute to the evidence base around prevention initiatives. The release
of the reports has been timed to inform the 2003-04 HARP funding round.

The seven working parties are:

Chronic Obstructive Pulmonary Disease
Chronic Heart Failure
Community-Hospital Interface
GP-Hospital Interface

Integrated Care for Complex Needs
Mental Health, and

Technology.
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Figure 1 Outline of HARP
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1.3 The Community-Hospital Interface Working Party

The Community-Hospital Working Party was established to consider how to further
develop the collaboration between hospitals and community-based services. The
objectives of the working party were to:

+ |dentify existing formal and informal interfaces in Victoria between community-
based organisations and hospitals relating to the emergency use of hospital
services. In particular, the interfaces between hospitals and community health,
district nursing services, local government, and providers of Linkages and
Community Aged Care Packages (CACPs) were considered.

« |dentify, document and assess preventive programs involving hospitals and
community-based services within Victoria and from other jurisdictions. This
assessment identified programs and activities that represent good practice
within the Victorian context.

1.4 The community-hospital interface

An effective interface between community-based services and hospitals is critical
in achieving better health outcomes and reducing the avoidable use of hospitals.
However, the evidence base around effective models of care and interventions
across the interface is relatively poorly developed.

Community-based care is correlated with achieving better outcomes for a range

of ambulatory care sensitive conditions and groups of people who are frequent
users of hospital services. In particular, community-based services are likely to be
effective in responding to the frail aged, people with psychosocial needs, people
with chronic and/or complex conditions? and those from lower socioeconomic
groups with their association with poor health status. In addition to providing clinical
services, community-based services are well placed to coordinate and provide the
necessary social and community supports required by people.

Over recent years, Primary Care Partnerships (PCPs) have been developed in
Victoria, bringing together primary care services within a specific community to
coordinate services and ensure integrated service planning occurs. Public hospitals
are members of the PCPs that operate in their communities. PCPs provide a
platform for enhanced coordination of services between hospitals and community-
based services.

There are good examples of hospitals and community-based services working well
together. There are also gaps, deficiencies of understanding and a lack of cohesion
across the interface between hospitals and the community. Within the 2002-03
HARP funding round there was evidence of strong collaborative work being
undertaken in some areas between community-based organisations and hospitals.

2 For example, chronic obstructive pulmonary disease, cardiovascular disease,
asthma and diabetes.
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2. Methodology

The methodology for production of this report included a literature review, a review
of successful project submissions, and consultation with HARP projects, peak
bodies, Department of Human Services regional officers and members of the
Community-Hospital Interface Working Party.

2.1 Literature and project review

Background reports prepared for the HDM Strategy and HARP and successful
submissions for the 2001-02 HARP funding round were reviewed. The review
considered target conditions and patient characteristics, treatment/care model
characteristics, governance and management/coordination characteristics, and
payment and performance management characteristics. Published literature on
organisational relationships between agencies relevant to the community-hospital
interface was reviewed. Factors that affect the success and maintenance of
organisational relationships were also considered.

2.2 Consultation

Focus group meetings and key informant interviews were conducted with project
groups, peak bodies and other stakeholders with an interest in HARP. The groups
were selected to ensure that a broad representative range of projects and issues
were covered. A meeting of Department of Human Services regional officers was
also convened. The meetings focused on planning processes used, relationships
between the agencies, treatment/care model characteristics, governance and
management/ coordination arrangements, and payment and performance
management arrangements. Meetings were between one to two hours in duration.

Questionnaire development

The key criteria for the focus group questions were identified through the literature
review. Four questionnaires were developed to reflect the different levels of
involvement of the groups interviewed. The questionnaires were for:

health services involved in developing and implementing HARP projects

peak bodies whose members have a role in working across the acute primary
care interface

PCPs

Department of Human Services officers.
Participants

Health services participating in HARP projects

A sample of eight health services with HARP projects were selected by the
Department of Human Services and the Australian Institute for Primary Care to
represent a range of project types and project arrangements. These health services
were Ballarat Health Services, Bayside Health, Sisters of Charity, Southern Health,
Western Health, Eastern Health, Melbourne Health and Northern Health.
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Group meetings were held with representatives from a range of agencies
participating in six of these projects. Key informant interviews were conducted
with representatives from acute and community health services participating in
the remaining two projects.

Key peak bodies

Meetings were held with key peak bodies representing member organisations that
work across the primary acute care interface. Peak bodies consulted were: the
Victorian Healthcare Association Divisions 1 & 2, Community Health Victoria and
the Victorian Community Health Association, the Victorian Association of Health
and Extended Care, and the Municipal Association Victoria.

Other key stakeholders

Meetings were held with other key stakeholders including the Royal District Nursing
Service (RDNS), PCP managers and chairs, and Network and Department of Human
Services officers, including regional officers.

2.3 Data analysis

Information from meetings was tabulated and referenced back to criteria generated
from the literature review. Preliminary findings were summarised against the criteria,
emerging issues were identified and examples of good solutions to address them
were considered.

The Victorian Admitted Episodes Dataset (VAED) for 2001-02 was used to consider
ambulatory care sensitive conditions. The analysis made use of the Department of
Human Services, Public Health Branches Ambulatory Care Sensitive Conditions
(ACSCs) Study and presents the data for the 19 hospitals participating in HARP

on the basis of separations for ACSCs by statistical local area.

2.4 Workshop

Community-based organisations, including PCPs, GP divisions, local government,
aged care and community health services, were invited to a half-day seminar to
address the interface between community-based and acute agencies in addressing
hospital admission risk. The findings of the project were presented and implications
drawn from participants. There was an opportunity for the participants to discuss
the findings and to consider implications for their own agencies and context.

2.5 Draft report

The findings from the literature review, the interviews with key informants, the
analysis of the secondary data and the workshop were written up in a draft report.
The report was presented to the working party for discussion and comment. The
draft report was revised to take account of the working party's comments.
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3. The existing community-hospital interface in
Victoria

This section addresses the context of the community-hospital interface in Victoria—
the key services and issues involved and the changing context of care.

The Victorian community-hospital interface is unique because of the large number
of autonomous agencies providing services for relatively constrained catchments.
As a result, there are significant discrepancies in scale, size and capacity between
different agencies, particularly between large metropolitan health services and small
community-based agencies.

In most cases, one metropolitan health service will have 20 or 30 community-based
health services (not including general practices) in the population catchment from
which most of its patients are drawn. Typically, this includes four or five community
health services, a similar number of local government Home and Community care
(HACC) providers, several sub-regional alcohol and drug agencies, a number of non-
government HACC and residential aged care providers, several sub-regional
psychiatric disability support agencies and several divisions of general practice.
They are also likely to have contact with several hundred general practitioners (GPs).

Even a cursory consideration of the interface between community and hospital
services immediately throws up a number of conceptual ambiguities. Many services
that were once provided in hospitals are now provided at home orin centres where
overnight admission is not required. Many services for people with continuing needs
(such as mental illness, disabilities), which were previously provided in congregate
care institutions, are also now provided at home and in the community. As a result,
the interface between hospital and community-based services has become more
complex. To understand this complexity it is worth distinguishing between the
setting in which services are provided, the service focus and complexity, and
the organisation of services.

3.1 Setting

Services may be provided in home, community, hospital and residential settings.
Acute and sub-acute services are largely provided in hospitals and often involve
admission and overnight stay. Primary and continuing care services (apart from
those provided in residential care settings) are usually provided in community
settings, such as general practice surgeries and community health services or
at home.

Over time, there has been a significant transfer of acute, sub-acute and residential
care services to home and community settings. Congregate care services have been
substantially abolished for people with mental illness and disability. ‘Ageing in place’
policies have seen a heavy emphasis on providing more intensive continuing care
services at home and in the community. Innovation and demand pressures have seen
acute services increasingly provided on a same day basis which does not involve an
overnight stay. As well, a range of acute services are now provided at home.
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Where once there was a clear relationship between setting and service focus

and complexity, this is no longer the case. Hospital services are now increasingly
provided at home, as are continuing care services. These changes have been driven
by innovation, the introduction of new care and information technologies, and
changes in social organisation which have seen the emergence of social rights for
people with chronic illness, mental iliness and disabilities. The trend to community-
based care has also been promoted by pressure to reduce the costs of more
expensive acute, sub-acute and continuing care services.

As a result, community-based service delivery has become more important and the
functional organisation of services has crossed setting boundaries. Organisational
distinctions are now much more based on a care continuum across primary, acute,
sub-acute and continuing care rather than physical location.

3.2 Service focus and complexity

Acute services are usually focused on more complex and intensive interventions
for conditions and episodes that may result in death or significant impairment and
disability if left untreated. Typically, acute and sub-acute interventions involve a
range of highly specialised and technical service types for a relatively brief, highly
organised and intense episode of care. Consumers are usually very dependent
during this phase of their treatment and often require high levels of personal care.
Acute and sub-acute care are usually provided in hospital settings, but increasingly
in the community as well.

Community-based services are more focused on prevention, early intervention,
assessment and referral and treatment for consumers with less acute conditions.
They also provide ongoing support for people with chronic and ongoing conditions
during the time that they do not require complex and intensive treatment.

Primary and continuing care interventions often involve only one service type (for
example, general practice or dental) and, unlike acute interventions, the consumer is
usually a ‘co-producer’ in the intervention. When more than one service is involved
or care is ongoing, the coordination, service intensity and organisation required is
usually less than that required for acute episodes.

3.3 Organisation

Traditionally, the organisation of primary, acute, sub-acute and continuing services
was often distinct and setting-based. Acute and sub-acute services were organised
and provided in hospital settings. Similarly, residential care facilities provided
continuing care through relatively large scale congregate care institutions.

Primary care services were available through a diverse range of small service
specific organisations, including private, non-government and local government
agencies, medical, allied health, nursing and home and community care agencies.
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New forms of service organisation have emerged as more complex interventions
and continuing care are more often provided in community settings. There is now
considerable interest in organisational integration across primary and community
services (horizontal integration) and across community and hospital services
(vertical integration).

Models of horizontal and vertical integration are intended to reduce transaction
costs and improve the efficiency and effectiveness of service delivery for
consumers. They arise as the organisational solution for the newly emerged
problems of implementing care models that span both community and hospital
settings and primary, acute, sub-acute and continuing care. They arrange
organisational structures and processes to address the following key functions:

governance and accountability

service planning and design

resource management

performance management

communication and information management.

Within Victoria, criticism of current organisational arrangements focus on the lack
of an organised interface between community and hospital providers. The majority
of primary and community care organisations are autonomous from government,
one another and from hospitals. Many are formally established as incorporated
associations with their own governance bodies. They receive funding from a variety
of Commonwealth and State programs and they vary considerably in their size,
complexity and capacity. Some are large, sophisticated multi-site agencies providing
a range of services for a defined catchment. Others are very small, single purpose
services with comparatively little service delivery capacity.

Such a high level of diversity may be acceptable for the delivery of relatively
straightforward and uncomplicated primary care services, but it is problematic for
more intensive, complex and ongoing acute, sub-acute and continuing care services
delivered in community settings. As acute, sub-acute and continuing care providers
have sought to incorporate primary and community care providers in the delivery

of more complex services in community settings, they have been faced with high
transaction costs in the development and implementation of new care models.
Equally, primary care providers find it difficult to respond to these pressures in the
absence of additional resources.

3.4 Community-based services

Primary health and community care is the first point of contact with the health
system. Primary care services are provided in the community and at home. They
include general medical, pharmaceutical, pathology, diagnostic imaging services
and Aboriginal health services funded by the Commonwealth. The Commonwealth
and the states and territories jointly fund community nursing and HACC services.
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The states and territories fund non-medical services including community mental
health, youth health, drug and alcohol counselling and allied health services, such
as podiatry, physiotherapy, occupational therapy, nutrition and social work. There is
an emphasis on continuing relationships between service providers and consumers
over extended periods of time.

Primary health and community care emphasise a social model of health and a
comprehensive and holistic approach to prevention, treatment and support. This
includes an emphasis on early detection and illness prevention services such as
maternal and child health programs and population health programs including
health promotion.

Primary health and community care is the most visible and commonly used part of
the health sector. About 90% of Australians access services in any one year. Primary
health care, and especially general practice, are an important gateway to the
secondary and tertiary sectors of the health system.

The major community agencies that have an interface with hospitals relevant to the
HARP program are the RDNS, community health, HACC, ambulance and general
practice services.

The Royal District Nursing Service

The RDNS is the largest and oldest provider of home nursing and health care
services in Australia. RDNS is a not-for-profit organisation, delivering 24-hour a
day nursing care. It provides home and community-based nursing, allied health
and personal care located in over 20 centres in and around the Melbourne
metropolitan area. The RDNS has well established relationships with hospitals.

It is heavily involved in the provision of nursing services to patients post-discharge.
The RDNS has liaison officers in major Melbourne hospitals.

Community health services

There are 100 community health services operating from more than 250 sites
across Victoria. Services are provided through both integrated and independent
organisations. Community health services provide medical, dental, allied health,
nursing, counselling, health promotion, mental health, alcohol and drug, disability
and aged care services to local catchments. The relationship between hospitals
and community health centres varies. Integrated community health centres have
strong organisational relationships with hospital services. The relationship between
independent community health centres and hospitals is less well developed.

Home and community care services

HACC services are funded through the HACC program and the Aged Care
Assessment Program (ACAP) in Victoria. Funds in the HACC program of more than
$300 million a year are distributed to more than 500 non-government organisations
that deliver a range of home care services to the public. Local government is the
most significant provider of these services. The HACC program provides funding
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for community services for frail older people and younger people with disabilities
and their carers. Apart from nursing and allied health services, HACC also funds
assessment and case management, respite, delivered meals, property maintenance,
home maintenance, planned activity groups and volunteer coordination. However,
HACC does not fund increased growth for services associated with rehabilitation,
specific disability services, services for families in crisis and palliative care services.

Intensive community-based aged care services are also provided through
Community Aged Care Packages (CACPs). There are well developed relationships
between hospitals and continuing care services through aged care assessment
services. However, these relationships are generally focused on access to
residential care and CACPs. Relationships between general HACC providers
(such as local government) and hospitals are less well developed.

General practice and pharmacy services

General practice and pharmacy services are funded through the Commonwealth
Medical Benefits Schedule and the Pharmaceutical Benefits Schedule (PBS)
respectively. Medicare and PBS funding is uncapped and universally available to
members of the community, with some limited exceptions. Services are generally
provided through relatively small-scale private practice, although there has been a
recent trend towards corporatisation with vertical integration of hospital, pathology
and diagnostic services. This sector is the subject of a separate report, although it
should be noted that this is a somewhat artificial distinction. Primary medical care
is a central component of community care and support.

Hospital services

Total funding for hospitals and mental health for 2001-02 was $5 billion.
Metropolitan hospital services are provided by 12 metropolitan health services.
|Each of these services has multiple sites and includes acute, sub-acute and aged
care facilities (for example, Northern Health includes Northern Hospital,
Broadmeadows Health Service and Bundoora Extended Care). Two of these
services—Southern Health and Peninsula Health-also incorporate community-based
services such as community health centres and drug and alcohol services. Most
metropolitan health services provide some of their inpatient care in community
settings through Hospital in the Home programs, as well as providing time limited
home help services for consumers post-discharge through post-acute care services.

Each of the metropolitan health services has a consumer and carer advisory
committee and a primary care and population health advisory committee reporting
to its board. Both of these committees are designed to increase the service focus
on community needs and population health approaches.

There are approximately 72 acute care services in rural and regional Victoria ranging
from large regional hospitals through to small bush nursing hospitals.
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Post acute care services

There are 18 post acute care (PAC) services in Victoria. PAC services operate under
a consortia agreement of key health care agencies in a designated catchment area.
Catchments are based on the geographic location of the hospital patient, not on
health service catchments. The composition of consortia can vary, but generally
includes health services, local government agencies, community health centres and
district nursing services. Funding for PAC services in 2002-03 was approximately
$18 million.

A key objective of PAC services is to provide additional home-based services to help
people recuperate after hospitalisation. The program operates on a brokerage model
with the main types of services purchased being personal care, home care, nursing
and allied health services. PAC provides hospitals with a rapid response access to
community care. It supports hospitals to manage demand by facilitating timely and
appropriate discharge from both acute and sub-acute hospitals; preventing hospital
readmissions; and preventing hospital admissions from ED presentations. The key
relationships of PAC services are with referring public hospitals and community
service providers.

Mental health services

Mental health services are provided on an area basis with clinical services
mainstreamed with general hospitals. There are 21 adult mental heath services in
Victoria which assess and treat adults with serious mental illness, 17 aged persons’
mental health services and 13 child and adolescent mental health services.

All area mental health services have access to a range of inpatient, community
residential and ambulatory services as well as specialist and statewide services.

Primary Care Partnerships

PCPs bring together primary, acute and continuing care agencies for planning and
service development activities for defined catchment populations. Key agencies are
community health services, local government, nursing services, GP Divisions and
acute and sub-acute health providers. PCPs are a point of communication and
consultation between agencies and with government. However, they do not have a
formal role in resource allocation, individual agency service planning and design,
performance management or the governance and accountability of individual
agencies and the services they provide. Their principal focus has been on horizontal
integration of primary and community care providers to develop service
coordination and health promotion strategies.

Divisions of general practice

Divisions of general practice, which are often participants in PCPs, fulfill a similar
role to PCPs, but from a GP perspective. There are 122 divisions across Australia
with 30 in Victoria and 15 in metropolitan Melbourne. Divisions bring together GPs
within a defined catchment to plan and coordinate a range of service improvement
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activities. These activities include developing common approaches to local health
issues, participation in population health approaches and strengthening the
capacity of GPs to collaborate with other primary care providers to better
coordinate the care of consumers with chronic and complex needs.

3.5 The changing context of care

It is arguable that the principal factor driving interest in the integration of primary
care, acute and continuing care is that demand for inpatient hospital services,
particularly emergency services, is increasing beyond the funding capacity of state
and territory governments. Most of this growth in demand for hospitals is due to a
rise in the number of medical, rather than surgical, separations. For example, in
Victoria, patients aged 70 and over make up about 40% of this growth. Over the
last five years, there has been a 34% increase in emergency medical separations
for patients aged 85 and over (Department of Human Services, Victoria 2002).

In the past two decades, state and territory governments have sought to manage
demand within available resources by improving the technical efficiency of hospital
services. However, there are limits to efficiency gains within hospital settings.

There is strong evidence that a proportion of hospitalisations can be prevented
through population-based interventions (for example, smoking, nutrition, alcohol,
physical activity and injuries). However, with the exception of injury prevention,
these reductions in demand are often discounted because population-based
interventions to prevent chronic diseases have long lead times, often decades,
before results are evident.

A further proportion of hospitalisations can be prevented by early intervention in
the primary care system (for example, screening and early detection, chronic
disease management). Interventions to reduce these ambulatory sensitive
hospitalisations have much shorter lead times to produce meaningful results than
population-based interventions for chronic diseases. In many cases, improved
primary care interventions have the potential to produce measurable reductions
in hospital use within 12 months.

Growing pressures for demand management and reorientation throw up a number
of challenges for government. The Commonwealth and the states are under fiscal
pressure to contain growth in health service expenditure, particularly for
technologically intensive hospital and pharmaceutical services. Greater integration
of policy and funding objectives for acute, residential, sub-acute services and
primary health and community care across different levels of government will,
therefore, be required if effective demand management strategies are to be
successfully introduced.

New systems of care and coordination across acute, continuing and primary care
will be needed as the complexity and intensity of the services and support provided
at home and in the community increases. Innovations, such as hospital in the home,
post acute care, coordinated care trials, enhanced primary care items and brokerage
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funding for aged care and disability services, have been designed to address these
trends. The organisation of services and care processes across community and
hospital settings and the care continuum will be critical.

The following section briefly outlines the key elements of care models that are to
be in place across settings and the care continuum to reduce unnecessary
hospital admissions.

3.6 Care models

The involvement of community-based, primary care professionals and agencies in
more complex and intensive acute, sub-acute and continuing care services has
required the development of new models of care. These are summarised in the
Hospital Admission Risk Program Background Paper (Department of Human Services,
2002). The background paper reviews:

+ coordinated care trials
+ chronic disease management
* hospital in the home support trials

« specific programs for chronic obstructive pulmonary disease, congestive heart
failure, diabetes, asthma and mental illness

* self-management education
* quality use of medicines
« falls prevention.

These models of care are intended to coordinate the relationship between different
providers across different settings to design and implement effective, responsive
and efficient integrated care for consumers with complex and ongoing needs. To a
greater or lesser extent, care models address the following care functions:

+ assessment and initial identification of consumer needs

« referral and communication between service providers and agencies
+ care planning and service coordination

« individualised service delivery

+ monitoring of consumer outcomes and experiences

* self management.

A variety of protocols, procedures, guidelines and frameworks have been developed
to address these elements of care planning and coordination for different
conditions. These strategies are intended to optimise the use of available
community, hospital and residential care resources while ensuring the best possible
outcomes for consumers by:
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* preventing conditions and circumstances that might lead to the unnecessary use
of more intensive and expensive acute care services

+ Diverting people with primary and continuing care needs from hospital to
community-based services

* substituting home-based acute care for hospital-based acute care.

Consideration of integrated care models is the focus of another report for the HARP
Reference Group. However, it is important to note that there is very substantial
literature which demonstrates that better care coordination can lead to reductions
in unnecessary use of more costly acute, sub-acute and residential care services.

Organisational arrangements, such as governance, resource allocation, performance
monitoring, communication and referral, are all important in ensuring effective care
models are put in place. The following section reviews the literature on organisational
relationships and processes relevant to the community-hospital interface.
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4. Messages from literature and evidence

Internationally there is increasing recognition of the importance of the primary care
system for improving health outcomes and managing costs. Stronger primary health
systems are associated with better health outcomes and lower costs, particularly for
children (Starfield and Shi, 2002).

There is good evidence that a proportion of hospitalisations can be prevented
through population-based interventions (such as smoking, nutrition, alcohol,
physical activity and injuries). However, with the exception of injury prevention,
these reductions in demand are often discounted because population-based
interventions to prevent chronic diseases have long lead times, often decades,
before results are evident.

A further proportion of hospitalisations can be prevented by early intervention in the
primary care system (for example, screening and early detection, chronic disease
management). Interventions to reduce these ambulatory sensitive hospitalisations
have much shorter lead times to produce meaningful results than population-based
interventions for chronic diseases.

In many cases, improved primary care interventions have the potential to produce
measurable reductions in hospital use within 12 months. In a large scale study in
New Zealand, Jackson and Tobias (2001) estimate that approximately one third of
hospitalisations for people aged 0-74 was potentially avoidable. Of these,
approximately two thirds were potentially avoidable through more effective
primary health care services.

4.1 Priority conditions

Research undertaken by the Public Health Branch of the Department into
ambulatory care sensitive conditions (ACSCs) indicates that there may be
significant opportunities to reduce preventable hospital admissions through
targeted interventions.

Ambulatory care involves providing treatment and care for patients in community
settings rather than admitting people to acute hospitals for treatment. Generally,
ambulatory services rely on patients being more active in managing their conditions.
ACSCs are those conditions for which hospitalisation is thought to be avoidable

with the application of preventative care and early disease management, usually
delivered in the ambulatory setting.

Intervention recommendations for reducing hospital utilisation for ACSCs largely
centre on earlier detection and earlier and more coordinated intervention in the
primary care system. A range of specific care models have been developed to
address ACSCs which involve acute, sub-acute, continuing and primary care services
and self-help. The evidence suggests that these intervention strategies have the
capacity to reduce unnecessary utilisation of hospitals (Department of Human
Services 2001b; Walker, Swerissen & Belfrage, in press). The research undertaken by
the Public Health Branch is available at www.dhs.vic.gov.au/phd/acsc/index.htm.
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The ACSCs data relating to the 19 hospitals currently participating in HARP is
presented in table 1. The data is from the VAED 2001-02 and uses the same
classification of ACSCs as the Public Health Branch study.

When considering the data, it should be noted that the classification system for
diabetes complications captures all separations where diabetes complications are
recorded in the first 12 ICD codes applying to that separation. This contrasts to the
approach that has been used for the other ACSCs, where the principal ICD coding
has been used to classify the condition.

Tables presenting the ACSC data for each of the hospitals participating in HARP
are included at appendix 1. The tables show separations by statistical local areas
to broadly indicate the suburbs patients live in. This information will assist
community-hospital partnerships in determining priority conditions to target.
Historically, HARP has targeted congestive heart failure, chronic obstructive
pulmonary disease, diabetes and asthma.

Table 1: Ambulatory care sensitive conditions for the 19 hospitals participating in the
Hospital Demand Management program

Category

Diabetes complications

COPD

Congestive heart failure
Pyelonephritis

Cellulitus

Angina

Convulsions and epilepsy
Asthma

Influenza and pneumonia
Dehydration and gastroenteritis
Ear, nose and throat infections
Iron deficiency anaemia
Hypertension

TOTAL

Separations Bed days
MD SD TOTAL % of total MD Total % of total  ALOS
separations bed days

17675 8419 26094 32.6% 165460 173879 44.8% 6.66
6209 1038 7247 9.0% 46002 47040 12.1% 6.49
5281 1037 6318 7.9% 39910 40947 10.5% 6.48
3824 1567 5391 6.7% 21456 23023 5.9% 4.27
3297 458 8765 4.7% 18858 19316 5.0% 5.14
5081 2381 7462 9.3% 15254 17635 4.5% 2.36
3626 2015 5641 7.0% 13221 15236 3.9% 2.70
4852 1508 6360 7.9% 12900 14408 3.7% 2.27
1225 128 1353 1.7% 13465 13593 3.5% 10.05
2095 2241 4336 5.4% 9717 11958 3.1% 2.76
2040 1430 3470 4.3% 4139 5569 1.4% 1.60
655 1491 2146 2.7% 2958 4449 1.1% 2.07
350 200 550 0.7% 1222 1422 0.4% 2.59
56,210 23913 80,123 100% 364,562 388,475  100% 4.85
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Better interventions in the primary care system for frequent users of EDs who have
complex social and personal issues associated with their health needs also provide
an opportunity to reduce hospital use. There is less agreement about the definition
of this group or the number of people involved. They do not easily fit into the usual
disease based classifications for ACSCs. Nevertheless, the available evidence
suggests that people with complex needs represent a small but significant group
where improvements in primary care and community support have the capacity to
reduce demand on acute services (Department of Human Services, 2002).

More broadly, interventions to better address the needs of people with complex
health and social support requirements through better coordination and service
integration have been extensively documented. These include services for people
with mental illness (team based model of mental health that integrates acute and
primary care services). Effort has also focused on post acute care programs and on
aged care assessment services that coordinate the relationship between primary
care, community support, residential care and acute services. There is considerable
evidence that more integrated assessment, care planning, coordination and service
provision across the care continuum can reduce the use of unnecessary acute and
residential care services without reducing the quality of outcomes (Davis, 1992;
Australian Department of Health, Housing and Community Services, 1992).

4.2 Organising the community-hospital interface

The literature suggests that neither large centralised bureaucratic organisations nor
fragmented, competitive, markets of autonomous agencies driven by purchasing
arrangements are likely to solve the emerging issues for the hospital-community
interface.

Instead, there is considerable interest in the development of network models and
partnership organisations for health and community care for people with more
complex needs. These reforms have generally emphasised planning, funding and
regulatory mechanisms, including brokered management of services for an enrolled
population, capitation payments and pooled funding across primary, acute and
continuing care, the development of coordinated service pathways and the
consolidation of responsibility for costs and outcomes (Swerissen 2002).

In the United Kingdom, for example, primary care trusts (PCTs) have been
established. These are free-standing, legally-established, statutory National Health
Service bodies that are accountable to their health authority. PCTs are responsible
for providing a full range of services to populations of about 200,000 people. They
have responsibility for the management, development and integration of all primary
care services including medical, dental, pharmaceutical and optical services.
Responsibility for the provision of services is being devolved to GPs, nurses and
other health professionals working in PCTs. By 2004, PCTs will have responsibility
for at least 75% of the National Health Service budget, including the commissioning
of hospital services.
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Managed care organisations have evolved in the United States to address many
of the same issues. Consumers enroll in @ managed care organisation, usually
through insurance cover provided by employers. Managed care organisations
contract with health care providers to provide care for the enrolled population.
Consumers receive integrated health services across primary, acute, sub-acute
and continuing care. Governance, information and communication, care pathways
and performance management are managed through contractual arrangements
and payment systems.

PCTs and managed care organisations are examples of highly integrated solutions
that bring together governance and accountability, service system design, resource
allocation, performance management and communication and information
strategies for defined populations. However, it is unlikely that this level of integration
will occur in Australia in the immediate future, given Australia’s unique jurisdictional
responsibilities and professional resistance to these trends.

Instead, there are a range of more loosely coupled organisational strategies that
need to be considered. Walker (2000) has reviewed the literature on these
approaches. She classifies organisational relationships along the continuum from
the law to high integration as follows:

referral networks

relational contracting

* joint planning

* joint service provision

collaborative alliances

As organisational relationships between agencies become more integrated on this
continuum more of the organisational functions outlined above are shared between
the parties. However, the models of collaboration she reviews do not involve the
creation of single organisational entities. Agencies remain autonomous. They are
held together by mutual interest in service and program provision and they depend
critically on trust between the parties for their success. In Victoria, PCPs and
divisions of general practice are examples of this approach.

4.3 Success factors

The literature on the development of horizontally and vertically integrated
relationships for the development of health services and programs suggests that
the development of voluntary relationships between health agencies presents a set
of unique challenges. Unfortunately, as Mitchell and Shortell (2000) note, many of
these collaborations have failed to demonstrate successful outcomes. These
authors have developed a useful typology for analysing the factors that affect the
success of less formalised partnerships. These include:
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The complexity of the problems and issues addressed (breadth and scope including
health conditions, number of priority groups and level of disadvantage; mission and
goals, including goals of change and partnership formation and timeframe for goals).

The complexity of the composition of the partnership (size including the number of
organisations, number of LGAs, number of individuals; heterogeneity including
different types of organisations and funding arrangements).

Program complexity (services provided including number of different programs and
services; resource /funding mix including funding sources, types and stability).

Community centrality (importance of the partnership in the community including
key stakeholders, media, coverage of key organisations and primary care programs).

Alignment (external including match between problems addressed and partnership
compostion and partnership composition and community priorities; internal
including the match between the program complexity and the governance model).

The literature predicts that the effectiveness of partnerships will vary according to

the context in which they develop, the purposes for which they are established, the
complexity of scope and functions, the stability of the resource base, the forms of

management and governance, and the accountability arrangements that are put in
place.

In general, the literature is clear that joint ownership and understanding of the
problems to be addressed by a committed group of stakeholders with a shared
interest in improving existing relationships, services and programs is critical to
success. Critical success factors are outlined in the following box.

Critical success factors for integrated relationships

* Leadership by key stakeholders through a core governance group.

« Shared vision and clear definition of the problems and issues to be addressed.
» Commitment to shared risks and benefits.

* Transparent processes.

» Development of collaboration and partnership skills and capacity.

* Provision of appropriate technical support.

 Adoption of a developmental perspective to relationship and capacity building.

» Focus on communication, resource allocation, recognition, incentives and
accountability on outcomes.

(Mitchell & Shortell 2000; Mays, Halverson & Kaluzny 1998; Roussos & Fawcett 2000; Zukoski &
Shortell 2001; Goodwin & Shaprio 2001).
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Other important factors include the development of skills and capacities for
collaboration and partnership formation (Foster-Fishman et al., 2000); the
identification and use of people who are able to facilitate relationships between the
potential partners (Mays, Halverson & Kaluzny, 1998); the provision of appropriate
technical support during the various phases of planning, implementation and
monitoring; the management of conflict and changing agendas (Zukoski & Shortell,
2001); and the importance of tying communication, resource allocation, recognition,
incentives and accountability to outcomes (Roussos & Fawcett, 2000).

A strong theme that comes through the literature on voluntary partnership
formation for horizontal and vertical service integration is the developmental nature
of the process. Most analyses indicate that the establishment of trust, commitment
and shared interests is a critical early stage of partnership formation (e.g. Walker
2000, Weiner, Alexander & Zuckerman 2000). Subsequently, partnerships move to
a stage of agreement and implementation. At that point the actual implementation
of the agreed service delivery model and the achievement of measurable and
meaningful progress towards the shared objectives are important.

Once early implementation issues have been addressed, the institutionalisation of
processes and practices becomes critical for long term sustainability, particularly if
initial funding for the establishment phase is no longer available. Often partnerships
fail at this point because these issues were not addressed in initial planning and
implementation, a phenomenon that Goodman, Steckler, Hoover and Schwartz
(1992) refer to as ‘front loading’.

A useful framework for thinking about project development amongst a set of
voluntary partners has been developed by Gray (1989). This approach sets out the
developmental process in three phases: problem setting, direction setting and
implementation (see also Walker 2000; Walker & Adams, 1998). The table below
outlines the tasks to be completed at each phase in the schema.

Table 2 The developmental process

Phase 1: Problem setting

+ |dentify stakeholders

+ Develop a commitment to collaborate

» Develop a shared definition of the problem
+ Establish stakeholder legitimacy

+ Establish the role of convenor

+ |dentify resources

Phase 2: Direction setting Phase 3: Implementation

« Establish the ground rules * Build relationship with constituencies

» Setan agenda + Recruit external support

« Establish organisational structures + Consolidate appropriate structures
and processes » Monitor the agreement and ensure

= Engage in joint information search compliance

Explore options
Agree on direction and decision making
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In summary, efforts to improve integration of primary, acute and continuing care

in industrialised nations have focused on planning, regulatory and funding
mechanisms including brokered management of a basket of health (and sometimes
community) services for enrolled populations; capitation payments and pooled
funding across primary, acute and continuing care; the development of coordinated
service pathways; and the consolidation of responsibility for costs and outcomes for
an enrolled population with a system manager or broker. Market-based competition
or funder (government) driven benchmarking and performance management are
then used to drive innovation and best practice through the broker or local system
manager. This trend is exemplified by the development of managed care
organisations in the US and primary care trusts in the UK (Mays et al 2001).

In the short term, comprehensive systems reform of this type in Australia is unlikely.
Instead, more loosely coupled collaborations and partnerships across community
and hospital services will need to be explored to enable effective care management
models to be implemented across the primary, acute, sub-acute and continuing
care continuum.

The evidence reviewed here suggests that these organisational arrangements
require a strong leadership, a joint commitment to the definition of problems, the
planning to address them and implementation. They depend on trust and the
ongoing achievement of mutually valued outcomes. In this process, attention
needs to be given to establishing partnerships and collaborations; developing
organisational functions (governance and accountability, resource allocation,
performance management and information and communication) to support the
care models; and the process of implementing and institutionalising change.
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5. HARP project characteristics

This section reviews the characteristics of HARP projects funded in the previous round.

Projects focused on consumers with a range of conditions. People with chronic
diseases such as chronic obstructive pulmonary disease, asthma, diabetes and heart
disease were the most common target groups. Other patient groups included older
people at high risk of admission, frequent users of EDs, consumers presenting as
emergency presentations but not requiring admission and people with a mental
iliness (including those who had attempted suicide and those with alcohol and

drug issues).

Care management models varied considerably. Some focused on diverting the target
group to appropriate home and community-based services prior to presentation at
the ED using strategies such as telephone triage and rapid response teams. Others
concentrated on diversion at the ED using triage and rapid community coordination
and response services. There were also a number of projects that identified patients
who had been relatively frequent ED users and offered this group prevention
programs, coordination and additional community-based services.

Care management models across projects had a number of elements including

the development of protocols, telephone triage referral and advice, emergency
department triage, assessment, coordination, liaison, conferencing and care
planning, provision of additional community-based services and monitoring and risk
management. Service activities included patient held records, self-help programs,
professional education and support, rapid community response and specialist
outreach teams, community centre-based prevention programs, step down
supported accommodation and intensive home-based services.

Some organisational models focused on systemic change of the interface between
the hospital and community-based services. These focused on comprehensive
governance and project management arrangements that included a range of
community providers and hospital managers. Other projects had a more limited
focus on the specific target group and intervention strategies being implemented.
In some cases this involved only a single community provider working with the
hospital and, in a limited number of cases, the community provider had little formal
linkage with the relevant hospital. In some projects hospitals had a number of HARP
projects with different governance and organisational arrangements.

The majority of projects were hospital led; some had joint leadership and
management arrangements with community-based organizations; and a minority
were led by community providers. Organisational arrangements between providers
were generally formalised through a memorandum of understanding or a statement
of intent. Projects usually had a steering committee to manage implementation and
sometimes included a reference or advisory committee for advice.

A range of strategies to facilitate consumer involvement were adopted. A number of
projects included consumers on the steering or advisory committee. Others sought
input from consumers through surveys, forums and focus groups. In some projects
consumer charters were developed. Consumers were also involved through the
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development of consumer complaint procedures and the provision of consumer
and community information.

Resource allocation strategies for projects generally proposed shared funds
allocation for staff positions across participating agencies, in line with the project
coordination and service delivery model. This included staff allocation for
assessment and coordination tasks and for the provision of additional services.
Some projects allocated brokerage funds for flexible purchase of additional
community services.
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6. Consultations - the experience of HARP

This section is based on consultations with projects, peak bodies and key
stakeholders. The factors that influenced success and partners to the development
and implementation of HARP projects are summarised at the end of the section.

6.1 How the projects were developed

An enormous amount of time and effort was put into the development of
partnerships for the 2001-02 HARP funding round by both acute and primary health
care services. This work resulted in varying degrees of collaboration in project
development and participants report mixed experiences of the process. Generally,
the willingness of acute services to engage with primary health care providers had
the greatest influence over the development of effective collaborations. Some
projects had open processes and broad consultation, for others primary care
providers reported having to work hard to get involved.

Time frame

The short time frame was identified by all stakeholders as a key factor limiting
project and partnership development. The time available meant that acute services
that had good existing relationships with primary health care providers and
mechanisms to oversee collaboration were better able to mobilise to develop HARP
projects. These groups appeared to experience less conflict and less anxiety about
the hospital leading the project.

The short time frame also meant that only large organisations that could mobilise
resources quickly could lead project development and much of the real thinking
about how different agencies would work together was not worked through.

Prior history

Prior history of collaboration between the acute and primary care sectors was a
critical element in enabling their collaboration for HARP. A good prior history meant
that there was existing trust and often less suspicion of the motives of the acute
service, especially when the service took the leading role in decision making and
proposal writing. It also meant these services were able to use existing structures
and committees to oversee proposal development and could build on existing work
such as in disease management. Some acute services had reflected on their
previous mistakes in engaging with the primary care sector and worked hard to
overcome these. In one instance, the acute service acknowledged that it had
greater power due to its size, history and the nature of the funding round and
established an agreement which made the participants a consortium in which the
hospital acted as the banker but not the key decision maker. A second acute service
aimed to be open and transparent, particularly about resource allocation. In these
projects participants thought that the HARP process had ‘pushed the development
of improved relationships’.
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For those projects where partnership development was not so successful, some
thought that the HARP process had further damaged relationships, while others

considered that the relationships were already characterised by lack of trust and
consequently had not changed.

Policy framework

The lack of a policy framework to guide the development of collaboration across the
hospital-community interface was identified as a critical issue, particularly where
relationships were not working well. There was no platform to work out who should
take the lead, the basis on which collaboration should occur or the roles of acute
and community-based services.

Leadership

Support from chief executive officers, in particular the hospital CEO, was important
in establishing and maintaining collaborations.

Clinical leadership

Several projects were the ideas of senior clinical staff or were developed with
stakeholders inclusive of clinicians. However, some of these projects indicated that
it was too early to tell whether clinician support would continue as the projects were
implemented. A number of the projects had not involved senior hospital clinical staff
and this was identified as a key area that needed development. One group was in
the process of establishing a clinical reference group.

Maintaining collaboration when one partner has greater power
and resources

There was a range of different trajectories for partnership initiation:

acute dominated, primary care had to fight to be involved

acute led with primary care invited to participate

collaborative from the beginning with acute and primary care players getting
together to work out the process for working together

primary care led and supported by the hospital.

Following this, there were varying degrees of collaboration:
primary care providers remained excluded

primary care providers increased their involvement

primary care providers were involved until some way through the process and the
acute providers took over (for example, in deciding which submissions should be
put up, or where the resources should go)

collaboration continued with input from both parties.
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Those groups that reported maintaining good working partnerships throughout the
process tended to be those that established good processes for including the
perspectives of the various stakeholders from the beginning. This included working
together to identify how the different stakeholders would collaborate, rather than
the hospital making this decision about how the collaboration would work and then
asking primary care agencies to be involved. For example, two similar acute services
sought expressions of interest from potential partners, with one service getting good
engagement and one service alienating primary care providers. A key difference
between the two services was that the former had engaged primary care providers
in identifying the process that would be used to develop submissions (including an
EOI process).

Community-based service providers that were most disillusioned tended to be those
that had worked hard to engage with acute players and were then subsequently
excluded from the process, or who were included up to a point and then excluded
when decisions were being made about where the resources would go.

Approaches to partnership development

There were a range of approaches to partnership development but they generally
included a number of meetings, workshops and forums. Some acute services called
for expressions of interest from agencies and individuals. Some primary health care
agencies and primary care partnerships took the lead by organising meetings and
commissioning research. Existing committees and processes, such as PCP processes
and forums, primary care and population health advisory committees and community
provider consultative committees were often used. In the Northern Region, the
Department of Human Services regional office convened a workshop on HARP at
which the four acute services whose catchments took in the Northern Region met
with primary care players to develop processes for developing HARP projects.

Role of Primary Care Partnerships

The role of PCPs in facilitating project development varied across projects. Even where
PCPs weren’t involved in project development there was often an acknowledgment of
the importance of their work in facilitating the development of relevant networks and
collaborations and in driving cultural change. In some projects the PCP was central to
getting the players around the table and PCP processes and forums were used to
facilitate project development. Several PCPs commented on their role in ensuring
some of the smaller agencies were at the table (and identified that sometimes the
larger primary health care agencies were less keen for the PCP to be involved). In one
catchment, the PCP commissioned population-based data analysis to inform HARP
project development, although this did not necessarily enhance collaboration between
primary and acute sectors. One acute service, which had not engaged through a PCP,
identified that it would like to do this in the future as it perceived the PCP to be a
constructive and neutral vehicle for organising collaboration.
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In other projects the hospital negotiated directly with the agencies it considered to
be most relevant. Some groups reported tension about the role of PCPs versus the
role of other agencies. In one case this was resolved by the PCP operating as the
coordinating mechanism with the agencies doing most of the work in developing
the submission and implementing the project.

Some acute services used other mechanisms such as primary care and population
health advisory committees.

Personalities

Despite having a range of structures in place to enable collaboration, personalities
were still considered to be critical in facilitating project development. This was
especially the case with the acute HARP project coordinator or equivalent.

Hospital led

Most projects identified that the acute service took the lead in the development

of projects primarily because of the limited time and the limited capacity of
community-based services to provide the resources required for such intensive
effort over a short time. In groups where there was a good existing relationship
and/or the process for developing projects had been jointly decided this appeared
to cause less conflict that in other groups. In one group, the community-based
service providers commented that the key issue for them was that they felt like their
comments were incorporated into re-drafts of projects, that is, they were heard.

Vertical integration

Some people, particularly those working within services where primary and acute
health care services are vertically integrated, thought that this made it easier to
collaborate, as all processes were internal. The downside of this was that players
outside the integrated service found it more difficult to work with vertically
integrated services because these services only wanted to work with the
community-based services in their own organisation. In addition, standalone
services identified that in order to develop services for their community members
they needed to deal with a number of metropolitan health services and that this
would be difficult to do if the organisation was part of a vertically integrated service.

General practice engagement

Engagement with general practice was difficult for many groups because they had
to engage with a number of divisions of general and not all existing relationships
with divisions were good. Some were able to engage successfully with divisions
but were still uncertain that this would result in involvement of GPs. Payment to
GPs for participating remains a big issue. Similarly, divisions report having to work
on a number of different projects with different agencies (one has been asked to
be involved in 16 different projects). The diversity of these projects and the
different types of tools, such as assessment tools, used by each add to the
complexity for divisions.
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The GP-Hospital Interface Working Party specifically considered engagement
between general practice and acute hospitals within the framework of HARP.
Fora more detailed discussion of this area, readers are referred to that report.

Engagement of community support providers

The providers of community support services reported that they generally had
poor relationships with acute service providers and no mechanisms to engage in
organisation of system change. Consequently, most were left out of HARP project
development altogether even though their clients are often the same as those
targeted by HARP projects. For them the key issues were around difficulty in
establishing communication systems with acute services, a perception that their
role and expertise was not valued by hospitals and duplication of the services they
provided by hospital initiated services, such as post acute care, with no role
delineation.

Cultural difference

There are major cultural differences between the sectors. Issues such as different
paradigms for conceptualising health, illness and prevention; different models for
provision of care; and lack of understanding of the roles of practitioners in different
settings (and the different practitioners in the same setting) all contribute to the
difficulty in partnership and project development. Significant effort is required to
change the cultures of the different health care organisations for effective
collaboration to occur.

Primary care providers were often sceptical about the capacity of acute services to
organise preventive programs or to engage with what happened to consumers once
they were out of the hospital door.

Resource requirements

All groups reported putting a lot of time into developing HARP submissions.
However, those that focused on developing systems approaches thought that this
was worthwhile as they had built a good framework for future collaboration that
would reduce the time taken for developing similar initiatives in the future.

Agencies with a statewide focus found it difficult to engage, as they could not
participate in multiple projects. Small agencies also had difficulty engaging due to
limited resources.

Department of Human Services regional office engagement

Some Department of Human Services regional officers reported receiving little
information about HARP and having no real role in it. Some regions had a role in
facilitating collaboration between agencies but had no role in decision making about
funding, despite their local knowledge of the service sector. Neither do Department
of Human Services regional office staff have the resources or authority for ongoing
support and monitoring of the projects. Some regions participated in identifying
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existing projects and encouraging HARP projects to build on these rather than
duplicate them.

Summary

A range of different relationships were developed through the HARP project
development process. Some groups thought that they had never worked together
like this before and the availability of resources for allocation to the primary care
sector was an important factor in driving this. Others thought that the partnership
was still very unequal with community-based providers perceiving they were
consulted, but not at the table when things were ‘really nutted out’ and that acute
services still did not understand what a partnership with community-based services
really meant. Establishing effective inter-sectional relationships between acute and
community service providers is integral to the development of HARP. While there are
good examples of cooperative relationships that work effectively across this
interface, this approach is relatively new. All organisations with an interest in

HARP will benefit from further work in the area of partnership development.

6.2 Identifying the project/problem setting

Common ground

There is common ground on which to begin problem setting. Firstly, hospitals do not
want consumers to be presenting and re-presenting to EDs where admission is
avoidable and community-based services want to care for people in the community.
Secondly, the establishment of a consumer oriented system is important to all
service providers.

In the absence of well established processes for joint planning and problem
identification and a policy framework, a set of issues emerged about who gets to
determine what the problem is and how the problem is identified.

A lot of the discussion amongst groups interviewed was about partnerships, data
and resource allocation. There was not a focus on identifying patient needs and
using these as a means of problem identification and problem solving.

Determining the problem

Problem setting was generally acute-led with variable use of hospital and burden of
disease data. There was also use of local knowledge. This was considered reasonable
by primary care providers when they were involved in producing the local knowledge
orwhen they agreed with the hospital’s analysis. However, when there were
differences, primary care providers thought that their knowledge (based on their work
with communities about the issues contributing to avoidable hospital demand) was
overlooked and that they did not have access to appropriate data to enable them to
make a clear case for working on those issues. One PCP commissioned some
research to assist in identifying the nature and scope of the issues. However, while this
data was then used by the relevant acute services, some of the PCP member agencies
were excluded from the projects and process.
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In some cases there were different ideas between primary and acute care agencies
about demand, the drivers of demand, and how to prevent demand.

There were a number of different approaches to problem identification:

A joint approach where the hospital shared data with primary care agencies and
workshops and meetings were held to identify key issues and target groups.

The hospital identified the key target group/s and then worked with primary care
providers to identify the model.

The hospital identified the target group, developed a model and put it on the table
as a starting point.

The hospital called for expressions of interest either from internal organisations

(in the case of Southern Health) or from internal staff members and external
organisations. This was followed by a process to determine which submissions
would be supported, generally overseen by a senior management group within the
acute service or a hospital committee such as the primary care and population
health advisory committee. In one case, this process was used to identify the
interests of different players and then get those with similar interests to collaborate
on the development of one submission.

The acute service and primary care providers built on existing work.

One or two acute providers developed the project based on their key interests
or used the funding round as an opportunity to submit a previously developed
project proposal.

The project was developed by community health, RDNS or divisions of general
practice and supported by an acute service.

Use of data

There was variable use of data in determining what the issue to be addressed was.
The types of data used included emergency admissions data, in particular that on
‘frequent flyers’ and burden of disease data.

Several services indicated that while they have used hospital admissions data in
identifying their target groups, they do not have a lot of clarity about what the issues
really are. One service was interviewing people using the ED and undertaking case
audits to further clarify this and a second service was developing an action research
oriented approach to service development to find out more about the target group.

Community health thought they were compromised in participating in developing
responses when they didn’t have the data to identify what the issues for hospitals
were. In the non-acute sector a lot of the systematic data collection is about activity
rather than the health conditions of consumers, which does not help in identifying
people’s needs and issues. Community health needs to have improved capacity for
developing an evidence base and data analysis.
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There was questioning of the way the data was used to justify projects in the
2001-02 funding round with some primary care providers suggesting that some
acute services tended to use the data to support their own project agendas, but that
the data analysis and evidence base on which decisions were made was generally
not very rigorous.

Process oriented problem solving strategies

A key decision for acute services was whether they were going to submit multiple
proposals or focus on one or a few proposals. Those services that submitted
multiple proposals tended to have expression of interest type processes in which
key internal or external stakeholders put forward ideas based on their assessment
of what the problem was. This type of process was more open to creating
disappointment amongst stakeholders whose projects weren’t selected for
further development.

Those hospitals that supported one or a few projects tended to identify what the key
issue/target group was (either alone or in collaboration with primary care partners)
and focus on developing proposals that addressed systems issues. One group that
had done well using this strategy noted that while the hospital CEO had selected the
target group, this meant that they could focus on developing the models for care and
the processes for working together.

Some of the negative consequences for those having multiple projects funded

are that they risk duplication of effort, particularly in systems development and
evaluation, high administration and infrastructure costs and the development of a
chaotic service system. One group noted that it had multiple projects, each with
their own executive sponsor and reference group and each with a different process
for referral and communication between the participating agencies.

6.3 Developing the project/designing the model of care

Projects reported building on existing work, using their knowledge of existing models
and understanding of the problem, and using the HARP Background Paper to
develop their models of care. Some felt that not enough was known about models
that work well across the primary acute care interface for model development to be
evidence based. Some thought that model development was driven by the need to
procure additional funds rather than by innovation.

Generally, model development involved lots of meetings, workshops and forums

and emailing of draft documents. Often model development occurred as part of

the submission writing process. Most submissions were written by staff of acute

services and/or external consultants employed through acute services. In some

cases, where partners felt their input was reflected in redrafts of the submission,
this worked well. In other cases, primary care providers felt like the acute service
had taken over the project development and that their primary role was to rubber
stamp the proposal.
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Much of the real work on model development is being undertaken now that the
projects have been funded.

Most projects did not have formal conflict resolution processes, but this was done
through other agreed processes such as meeting structures and development of
memoranda of understanding and statements of intent. Sometimes conflict
resolution involved project leaders following up with people who were unhappy.
Some groups reported that conflict was ongoing and yet to be resolved.

6.4 Implementation issues

In addition to the issues identified in the previous two sections, a key
implementation issue is the need to do a lot of groundwork to get models working
effectively and to identify the appropriate roles for staff in different agencies. There
is also difficulty in recruiting appropriate personnel to projects, which was causing
delays for a number of projects in both metropolitan and rural areas. This included
finding staff with project management and systems development skills as well as
qualified clinical staff. Existing shortages in the workforce also mean that people are
unlikely to leave permanent positions for short term project work and that different
pay and conditions offered by primary and acute care agencies may not make it
attractive for staff to take up short term positions in non-acute agencies.

Some groups identified that while they have had leadership of hospital CEOs in
developing projects, when it comes to implementation and working with middle
managers in the acute sector there is less support for collaboration. This is
particularly the case where these managers are responsible for services that are
provided by both acute and primary care agencies, such as allied health and case
management.

There was less support for PCPs taking a role in project implementation with most
groups thinking that this was an appropriate role for individual agencies.

6.5 Governance and accountability

There were varying levels of formal governance arrangements, with some projects
relying on their project management structure and the governance arrangements

of PCPs. Most groups developed memoranda of understanding and statements of
intent as a framework for partnership development.

All projects have accountability mechanisms such as steering committees,
reference groups and key stakeholder forums. Some steering committees are
sub-committees of the primary care and population health advisory committee,
which report to the board of the acute service. One group established a privacy
agreement about the sharing of data and one developed draft service agreements
for participating agencies.
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6.6 Care coordination systems and management

Approaches to care coordination across the primary acute care interface are
variable and in some cases very chaotic with only a few examples involving both
the acute and primary care service. An example is RDNS which has liaison officers
in most large hospitals and well established business relationships.

Most of the models funded under HARP have some form of decision coordination
point. Flexible packages are then put together around people’s needs. A number of
the projects are employing case managers in acute and/or primary care agencies
and making new and additional brokerage funds available for services.

Many of the projects identified that they are currently re-examining their funded
projects and further developing their model for care coordination and management.
Some see this as an opportunity to involve workers on the ground in building up the
model. Many projects were building on the service coordination work of the PCP,
including use of the PCP tools, and some projects were creating shared positions
between acute and community-based services to improve care coordination. Some
services have multiple projects each with a different process for referral and
communication between different providers.

A key issue for a number of groups was the difficulty in identifying potential clients
before they presented at the ED. Some groups were investigating whether they
would be able to match client records with agencies to find out which service
providers are already involved in client care so that they can build on this. Others
are viewing referral as a second stage of the project and looking towards developing
the capacity for electronic records through pooling of resources from a range of
initiatives and projects.

Other issues include that there are currently millions of dollars going into care
coordination through programs such as HACC, PAC, CACPS and Linkages. There

are also extended care packages, palliative care packages and packages provided
through disability services. These packages are also provided through multiple
agencies such as local government, community health and RDNS and there is an
increasing number of case managers and brokers working in the system. The service
provision models are driven by the funding models and the services available to any
one consumer depend on the region in which they live and the knowledge, skills and
personality of service providers they interact with. This means that effective
coordination would currently involve large transaction costs for any agency having
to work with a range of different providers.

This proliferation of packages and brokerage programs produces a range of different
entry points, assessments, referral mechanisms, eligibility criteria, amounts of care
provided, funds available and costs for the same care provided by different
agencies. Funding and program guidelines result in difficulty in combining packages
and moving consumers from one package to another to reflect increasing need,
managing waiting lists, maintaining contact with clients moving in and out of
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hospital, and maintenance of effort issues. Consumers can be receiving care from
multiple providers with no communication between them.

These types of arrangements often result in more effort being put into dealing with
the relationships between agencies and administration rather than focusing on the
needs of the consumer across the care continuum or on consumer outcomes.

A number of community-based providers argue that they should do assessment
and/or care coordination/case management - such as local government, RDNS
and community health. While most of these groups agreed that there was a need to
develop a coordinating mechanism, they also agreed that developing it would be a
real challenge. Some groups suggested that a way through this would be not to
focus on who should do it, but rather focus first on what needs to be done.

Currently these decisions are made in an ad hoc way and can depend on acute
service providers making decisions about who they can work most easily with.

RDNS has an advantage over community health and local government because
it has existing relationships with acute services and liaison officers in large acute
facilities. Some acute services are also employing liaison officers to organise
discharge planning for consumers, which may create duplication of the services
provided by RDNS. Generally, there was no support for a proliferation of liaison
officers from different types of services working in the acute sector.

While some projects were using PCP service coordination tools, there was no
support for PCPs undertaking the care coordination role and some suggested that
if this was to occur it would add another layer of care coordinators.

In the absence of well developed business systems between providers of
community support and acute care services, the latter are tending to purchase
services from private providers because the cost of buying from public providers,
such as local government, can be high and they are not as flexible in responding
to demand. The advantage of buying from local government is that it is easier to
maintain care if people need to move between packages.

6.7 Information management

A key issue for projects is being able to identify clients before they present at
hospital EDs and being able to keep in contact with them across the continuum
of care.

Projects are in the early stages of thinking about information management. Most
identified this as a larger issue about investment in infrastructure across the state,
as well as the development of statewide protocols for managing client records and
establishing good links across the interfaces between services. The concept of a
shared client record was identified as useful.



42 Hospital admission risk program (HARP): Community-hospital interface working party report

6.8 Resource management

There are a range of issues associated with the nature of the demand at the
community-hospital interface that make determining resource allocation difficult in
the current context. These include that demand outweighs supply, acute services
require flexibility in delivery of services, and costing issues. While acute services
might require flexible delivery of services, community-based services need to have
an idea of what the demand will be and an allocation of funds to enable them to
make staffing decisions.

All stakeholders identified the need for more investment in primary care services,
especially in the context of consumers having shorter lengths of stay in hospital
and being discharged from hospital ‘quicker and sicker’. Primary care providers
thought that the problem of increasing demand was being ‘pushed down the care
continuum’ without commensurate investment in community-based providers. This
issue will not be redressed by HARP funds, but against this background it is difficult
for some HARP project groups to identify where resources should be allocated to
impact most effectively on reduction in hospital demand. In the first phase of their
projects, a number of groups were putting effort into identifying where these gaps
were and where additional resources would be best targeted.

Most of the funds provided through HARP were going to hospitals, with varying
levels of satisfaction. Resource allocation was a key concern amongst groups with
many primary care providers nervous that acute services would claim all the money.
The development of agreements that outlined how resources would be shared
consolidated the partnership for a number of groups. One group said that once this
had been done it was like there was a real partnership, with real trust and that this
was the first time this type of partnership had occurred.

Some of the strategies adopted for organising resource management included that
the acute service:

« directed the funds to the community-based executive sponsor of the project to
manage

+ agreed to be the banker to a consortium which acts as the decision maker about
how those funds are spent

+ developed a general agreement about the ratio of dollars to go to primary and acute
care services

+ developed a statement of intent which included that all signatories must agree on
allocation of resources.

Models for distribution of funds usually include some allocation of EFT to different
services and brokerage (including paying on invoice).

Generally, community health, RDNS and local government were not supportive of
brokerage funding and preferred price-volume arrangements. This was in the
absence of a firm projection about the level of demand; with existing resources it is
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difficult for many agencies to organise staff and services (especially with current
workforce issues). Those community health and community support services that
had a lot of part time staff who could take on additional work at short notice
reported some capacity to use brokerage funds. There are also a range of limitations
of brokerage funding associated with working with some consumer groups. For
example, community support providers working with homeless people said that
brokerage was not an appropriate way to fund services to their clients as the
success of their work was dependant on building up relationships of trust with the
client and it could take a significant amount of time to do this before clients would
accept services.

A key issue for community health services and other primary care agencies (except
RDNS) is that they do not have good business relationships with acute services and
with other primary care agencies. A related issue for community health is that, unlike
HACC, services do not have a schedule of fees, which makes it difficult for acute
providers to identify costs associated with providing different types of care in
different time frames. From a hospital perspective, there are high transaction costs
associated with working with multiple providers and a key issue for primary care
providers is how to organise so that hospitals can buy services from them.

In the absence of these business arrangements, acute services often use privately
provided services because publicly funded services are not available, cannot
respond quickly enough or are too expensive. Some acute providers have been
developing their own primary care services. As well, a range of HACC services,
community health services and CACPs are available to hospital patients when they
return to the community at no cost to the hospital. There is a perception that
hospitals seek to maximise access to these services, but that when they purchase
additional services they are not prepared to do so from the same community
providers, preferring instead to purchase from the less expensive private providers.

Community health and Department of Human Services regional office staff thought
that resource allocation should be underpinned by comprehensive planning
(preferably at the regional level and possibly through the development of region-
wide service plans which outline how services are collaborating).

A risk identified by some primary health care providers was that they would not have
the capacity to respond to acute services within appropriate time frames, which
would damage service provision arrangements between the two types of services.

6.9 Performance monitoring

All HARP projects understood the importance of trying to demonstrate the
effectiveness of their projects. They were also concerned about their capacity to do
S0, given the nature of emergency demand which precludes reducing the number
of people presenting to EDs in the short term. There was also concern about
developing good data collection systems to improve project development for the
next funding round.



44 Hospital admission risk program (HARP): Community-hospital interface working party report

Projects were concerned that they would not be able to demonstrate effectiveness
in time to ensure ongoing funding for a second year. They were also uncertain about
the role of the external evaluation and what they would need to do in internal
evaluations to supplement it. They also identified that there was a limited number
of people in the workforce experienced in evaluation and that often they have to
train recruits to do this which causes some time delays.

There were a second set of issues about monitoring performance of collaborating
agencies. Many groups were developing key performance indicators and some
were developing processes for individual agencies to report against these indicators.
One project had developed service agreements for participating agencies and will
monitor performance against these; another was planning to undertake a qualitative
evaluation with clients, carers and service providers.

6.10 Consumer involvement

While most projects identified that they want to involve consumers, many were
unsure how to go about it. Some groups thought that it was inappropriate to involve
consumers at the submission writing stage or that the timeline did not permit
consumer engagement. Others had engaged with existing consumer consultative
mechanisms such as the hospital, community health or PCP’s consumer advisory
committee. One project had a consumer representative on its project development
group. Some projects were establishing consumer reference groups and some were
planning to hold focus groups and interview consumers using EDs.

6.11 Examples of good practice in building HARP
relationships

A role for Department of Human Services regional offices

Northern Region Office of Department of Human Services held a forum in
December 2001 to bring acute and community-based services together. This forum
was attended by each of the four metropolitan health services with catchments in
the Northern Region (Melbourne Health, Sisters of Charity, Northern Health and the
Austin and Repatriation Medical Centre), and community-based service providers
such as community health, local government, the RDNS and PCPs.

The Department of Human Services presented information about the HDM Strategy
and HARP and the metropolitan health services presented on their work under the
first year of HARP funding. Participants then split into four groups, each one focusing
on one of the metropolitan health services, to discuss the issues, identify the
potential players and to develop a process for working together to develop HARP
submissions. This forum enabled participants from both acute and community-
based organisations to establish the framework for their collaboration.
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Northern Health

The Northern Health Primary Care and Population Health Advisory Committee
(PC&PHAC), which includes representatives from primary and community health
services, started by identifying the key demand management issues for Northern
Health’s services and documenting the programs undertaken with funds from the
first HARP funding round. This was of concern to some members of the committee
who had not been aware of the funding or the projectsaesome of which could be
seen to have implications for their own services. Northern Health wanted to address
this with a more collaborative approach with community-based providers in the
future. Northern Health utilised the forum organised by the Department of Human
Services Northern Region to work with community-based providers to identify a
process for developing HARP submissions. At this forum the group decided that the
PC&PHAC would oversee submission development and seek expressions of interest
(EQIs) from those interested in applying for HARP funding. This process was
advertised through the Department of Human Services, Divisions and PCPs. The
subcommittee met and identified five themes emerging from the EOls and identified
a facilitator to bring together those providers who had put in EOls on each theme.
This process enabled negotiations between those expressing interest as to the best
way to pursue the theme in partnership with Northern Health. This involved some
amalgamation of submissions through cooperative arrangements and/or the
identification of alternative approaches or funding sources. A workshop was held
where the facilitators of each group reported back to the PC&PHAC and the most
promising proposals were selected for further development.

Bayside Health

Bayside Health and the Inner South East Partnership in Community and Health
jointly drove the submission process for Bayside Health. There were already good
relationships between Bayside Health and a number of primary health care
providers. Bayside Health was committed to improving their relationships with
primary health care providers and saw the HARP funding round as an important step
in this process. The CEO visited a significant number of primary care providers in the
lead up to the funding round to gain a better understanding of how they worked and
to identify areas for further collaboration. Bayside Health and the PCP held a
meeting to discuss the HARP funding round to which members of the Bayside
Kingston PCP were invited. The key outcome of this meeting was an agreement to
form a working group comprising key stakeholders to develop a project proposal.
This group identified the focus for the project. One advantage of the PCP organising
the collaboration was that one person represented each agency type - so there was
one person from community health who reported to the three relevant community
health centres. This group met weekly and exchanged emails and drafts of
documents. When conflict arose the CEO of Bayside Health followed up with those
who were disaffected. In further developing their model this group is looking at
which agencies the target group/clients use to identify which service providers
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need to be involved in their care. The project will fund case managers in different
agencies and will also have brokerage. They have also developed a draft
memorandum of understanding, privacy agreements for data sharing and draft
service agreements for each participating agency.

Melbourne Health

After some preliminary internal work to identify hospital demand issues that would
respond to HARP initiatives, Melbourne Health invited community service providers
to discuss how together they could develop projects to address the issues. The
invitation to service providers was broad. All key service providers in the health
services’ local catchment attended and subsequently formed a ‘HARP Consortium’.
In keeping with its recently developed Community Partnering Strategy, Melbourne
Health was committed to a collaborative relationship with its community partners.
The HARP management structure reflects this, with joint community and Melbourne
Health sponsors for each project and project management teams comprising both
Melbourne Health and community provider personnel. Melbourne Health, like all
project partners, has one vote on the coordinating reference group.

The consortium developed a statement of intent that sets out agreed principles and
project structure. This was later developed into a service agreement between all
project partners, rather than the traditional principal-contractor contract model.
Seventy-five per cent of staff employed with HARP funding are directly employed
by community agencies.

Summary

The following table outlines the success factors and barriers for the establishment of
strong community-hospital partnerships for the development and implementation of
HARP projects.
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Table 3
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7. Recommendations

It is clear that delivery of more complex and intensive acute and continuing care
services at home and in the community will grow with improvements in information
and care technologies and pressure to reduce utilisation of EDs and inpatient beds.
As a result, integration and coordination across the service continuum will become
steadily more important.

Priority conditions including ACSCs, mental health, frail older people and people
with complex social and medical needs have been identified as offering significant
potential for prevention of unnecessary hospitalisation and improvements in health
outcomes. A number of care models for these conditions have been developed.
These integrate assessment, care planning, coordination, service delivery,
communication, monitoring and follow-up across the care continuum and hospital
and community settings. Multidisciplinary care models will become a greater
feature of the service system over time.

Governance and organisational arrangements across the community-hospital
interface will need to develop to support the implementation of sustainable
integrated care. Over time, community-based service delivery for acute and
continuing care services will become more important. New information and
care technologies will become increasing drivers of this trend.

It is, however, unlikely that major systemic reforms toward horizontal and vertical
integration, like that which has occurred internationally, will occur in Australia.
Consequently, initiatives like HARP depend on voluntary partnerships and
collaborations across the community-hospital interface. The following sections
draw conclusions and make recommendations to assist in the development of
guidelines to facilitate these organisational relationships for the next HARP funding
round. The development of sustainable community-hospital partnerships is central
to the proposals recommended here.

7.1 Community-hospital partnership development

The complexity and diversity of the relationships between primary and community
providers and acute providers has to be taken into account in partnership
development. HARP is an important initiative that provides the incentive and the
resources for building sustainable relationships between hospital and community
providers. It is important that this relationship is seen as an ongoing
community-hospital partnership that will have other applications in the future,
rather than a short term relationship for specific projects.

The community providers with the most important potential role for preventing
unnecessary hospital admissions are community health services, the RDNS,

HACC providers (particularly local government) and GPs. Although hospitals do

not have defined catchment populations, they have a primary population that they
serve. There is also a set of HACC, GP, community health and nursing services that
provide services for this population. It is important that these providers are involved
in the early phase of the development of community-hospital partnerships.
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However, the current community-hospital interface is relatively complex and
successful consultation and development of HARP projects requires the involvement
of a number of community-based services with each acute provider. PCPs and
divisions of general practice are key organisations that have been established to
facilitate horizontal and vertical service integration for this purpose.

Convening and coordinating the development of the community-hospital
partnership is likely to be an important determinant in the success of the
partnership. Past HARP submissions have most often been led by hospitals.
Consideration should be given to broadening the role of convenor to ensure
greater community input and ownership.

The experience of partnership development reported in the literature and confirmed
by agencies taking part in the 2001-2002 HARP funding round is that it takes
considerable time and effort. This can place a heavy burden on community agencies
that have less strategic and developmental capacity. PCPs and divisions of general
practice provide a vehicle for pooling resources across community providers for
partnership formation and submission development.

The organisation of the community-hospital interface is complex. The development
of HARP projects will require the involvement of a number of hospital and
community agencies.

Recommendations

Community,/and hospital partnerships should be formed to focus on preventive
initiatives for people at risk of hospitalisation. These partnerships should include GPs,
community health centres, HACC providers, district nursing services and ambulance
services in addition to hospitals and continuing care services.

PCPs, divisions of general practice, hospitals and continuing care providers, in addition
to Department of Human Services regions, should take joint responsibility for
developing community-hospital partnerships.

A process to inform, engage and consult relevant stakeholders on the HARP funding
round should be convened for each community-hospital partnership.

Key stakeholders in community-hospital partnerships should agree on the convenor
role early in the partnership formation process.

7.2 A strategic approach to proposal preparation

Past approaches to HARP proposal development have varied. Some have taken a
strategic view and sought to develop a sustainable relationship between community
and hospital services that has broad applicability to a range of priority groups at risk
of hospital admission. Generally, this has involved a relatively systematic review of
risk factors affecting preventable hospital admissions, subsequent development of
an organisational partnership with community providers, and the design of a set of
interventions within an overall strategic framework.
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Others have developed a set of specific projects that involve particular patient
groups and specific hospital and community services. This has generally occurred
without the development of a strategic framework or an ongoing, sustainable
community-hospital partnership.

A shared definition of the problems to be addressed is critical to the development of
community-hospital partnerships. Hospital utilisation data is available through the
VAED and the Victorian Emergency Minimum Dataset (VEMD). Analyses of ACSCs
based on the VAED for particular hospitals provides a useful starting point for the
identification of priority conditions where improvements to the relationship between
primary and community services and acute services may reduce unnecessary
hospital admissions. Information is also needed on the availability and capacity of
primary and community services and gaps in service intake, assessment, referral
and coordination processes. Department of Human Services regions have an
important role in providing this information. Key stakeholders need to be involved

in the analysis and interpretation of the data to ensure a shared understanding of,
and commitment to, the problem to be addressed.

While it is difficult to be prescriptive, it is likely a sustainable and effective approach
to reducing hospital admission risk will be facilitated by limiting the number of
proposals that are generated by each community-hospital partnership to ensure
they meet these criteria.

It may be argued that some community or hospital agencies have the capacity to
reduce hospital admission risks on their own with little need for collaboration in a
community-hospital partnership process. Proposals of this nature should not be
excluded, but they have less potential for building sustainable community-hospital
organisational relationships.

A variety of HARP projects are being implemented through previous funding
opportunities. The 2003-04 funding round should emphasise the strategic
integration of HARP initiatives within community-hospital partnerships. Account
should also be taken of existing health and community service initiatives.

Recommendations

Proposals submitted through the 2003-04 funding round should be required to
include an integrated set of projects managed through a common organisational
structure and process for the community-hospital partnership. It is desirable that
previously funded projects be incorporated into the community-hospital partnership
framework. Where this is not possible, proposals should be required to outline how
previously funded HARP initiatives will relate to the 2003-04 proposal.

Priorities and proposals should be based on a systematic analysis of the available
demand and utilisation data for each hospital. This analysis should involve and be
available to all the key stakeholders.
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Proposals should specify how they have considered and prioritised ambulatory care
sensitive conditions, the frail elderly, frequent ED users, people with complex social
and medical conditions and people with mental illness.

Each community-hospital partnership should develop a limited number of integrated
proposals to address the key priorities identified.

7.3 Care models

Proposal development is resource and time intensive and requires skills and
capacity to design care processes and the organisational arrangements that need
to support them across the community-hospital interface. Care model design for
priority problems requires consideration of evidence, the involvement of provider
expertise, the design of specific assessment, coordination and intervention
strategies, staffing and resource analysis and the development of administrative,
information and performance monitoring systems.

A number of care models that have considerable application to HARP priority groups
have been developed and implemented in both hospital and community settings.
These include the work that has been done previously for initiatives such as the
Effective Discharge Strategy and the work that is currently underway through PCPs
to improve service coordination. HARP projects should build on these care models.

Similarly, many priorities that are likely to be addressed through HARP require
services that are already provided through other programs, such as HACC and
community health. These programs fund a range of relevant services including
coordination, care planning, allied health, counselling, nursing, personal care,
respite, home maintenance, property maintenance and delivered meals. HARP
should build on this service platform.

Existing programs, such as HACC and community health, have performance
reporting requirements and minimum data sets. Performance monitoring and
accountability for HARP projects should take account of these reporting systems.
The service coordination work being undertaken through PCPs provides an
opportunity to streamline these data reporting requirements.

Care management processes are proliferating, leading to duplication and
inefficiency.
Recommendations

Proposals submitted for the 2003-04 funding round should be required to demonstrate
evidence of good practice for specific priority groups and outline how they will minimise
duplication in care management processes. Proposals should address:

* initial identification and assessment of patient needs
* decision making, referral and communication between service providers

* care planning and service coordination
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* individualised and flexible service delivery
* monitoring of consumer outcomes and experiences
* support to encourage self-management and patient support where appropriate.

Existing providers and processes for the care management elements outlined above,
such as the PCP service coordination model and tools, should be used.

7.4 Sustainable community-hospital partnership
governance

The community-hospital relationship is important beyond the implementation of
HARP projects; the governance model adopted for these projects therefore has
potential wider application. The literature indicates that joint ownership and
leadership are important to successful collaborations.

Currently, roles and relationships across the community and hospital sector are not
well defined. With respect to state funded services, the most mature relationship is
with the RDNS. There has also been considerable focus on GPs in post discharge
arrangements and there is an emerging set of relationships associated with the
development of community aged care and similar packages, which is mediated
through Aged Care Assessment Services. Overall, this report found that there was
considerable room for development of more systemic, coordinated organisational
relationships across the community-hospital interface.

Responding to consumers who are older and frail, who experience complex social
and medical conditions or who have chronic illness, ambulatory care sensitive
conditions or mental health issues requires coordination of continuing care
services provided by community-based agencies to prevent and substitute acute
and sub-acute care. Hospitals have responded to the lack of sustainable
organisational relationships across the community-hospital interface by variously
integrating existing community-based providers into their own organisational
structures, negotiating specific arrangements with individual community providers
for specific purposes and projects and, in many cases, they have developed their
own community-based outreach services and programs.

For their part, community providers are cautious about taking responsibility for
preventing hospital demand through prevention and substitution because of the risk
that demand pressure will be shifted to them without compensating resources. They
already have significant capacity limitations in meeting primary and continuing care
needs in the community. Additional unfunded demand would be difficult for them to
absorb and they are concerned that it might place an emphasis on early
intervention, health promotion, community development and prevention at risk.

HARP provides an opportunity to address some of these concerns and to begin the
process of building more sustainable organisational and governance relationships
between the community and hospital sectors through a range of strategies.
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Firstly, the development of common care models and organisational systems for
similar patient needs would facilitate more systemic relationships between
community providers and hospitals. The appropriate management of chronic
conditions such as asthma, diabetes, COPD, CHF and so on appear to have many
commonalities including strategies for assessment, coordination, care planning, the
provision of multidisciplinary services, self-help, monitoring and follow-up. Similar
referral, care planning, coordination, patient record, communication, monitoring and
feedback systems ought to be applicable. Systematic arrangements along these
lines have already been developed for aged care and mental health services and are
being developed for people with chronic conditions through the PCP integrated
demand management pilot projects.

Secondly, the provision of community-based medical, allied health, nursing,
counselling, prevention and home and community support services should be the
responsibility of community-based providers. However, this requires agreement
about resource allocation, monitoring, performance management, governance and
accountability. Appropriate resources need to be provided to community-based
services to meet additional demand that might be met through inpatient services.
On the other hand, hospitals need to be assured of timely, responsive and
coordinated service provision to prevent demand and substitute for inpatient and
ED. Moreover, they need consistent arrangements across the community providers
in their catchment. Principles to guide the development of specific proposals should
be negotiated between the key stakeholders participating in HARP proposals to
facilitate more sustainable relationships. These could be formalised in a
memorandum of understanding or similar documents.

HARP proposals should include an agreement about principles for the roles

and responsibilities of community and hospital providers, resource allocation,
performance monitoring, governance and accountability between the participating
stakeholders. In particular, community-based services should be provided through
appropriate community-based providers, resource allocation should be tied to service
provision and outcomes, and relevant community-based providers should cooperate
to provide consistent, timely and coordinated services across hospital catchments.

The roles and responsibilities, resource allocation arrangements, performance
monitoring, governance and accountability structures and processes included in the
specific proposals that are developed should reflect these principles. The elements
that should be included in agreements that underpin community-hospital
partnerships are outlined below.

Principles

The shared vision and/or philosophy underpinning the relationship between
community and hospital providers should be specified. This may include a
commitment to working collaboratively in improving the overall health and wellbeing
of communities where the participants have a shared interest. It may also articulate
the importance of trust, shared commitment, openness and transparency,