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Although most of the locai agencies reviewed
had not completed a fuli year of operdtion,
they had made progress in doing the work
assigned to them by law and regulation. Area
plans were being carried out, and pooling and
coordination among agencics resulted in new
or improved services for the elderty.

However, regional, State, and area agency
officials identifiec several factors, such as
inadequate funding, nsufficient staff, and
untimely, inconsistent policy, which muy
have delayed their waork.
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COMPTROLLER GENERAL OF THE UNITED STATES
WASHINGTON, D C. 20848

B-165420

The Hornorable Frank Church
Chairman, Senate Special Committee on Aging

The Honorable Thomas F. Eagleton
Chairman, Subcommittee on Aging
Senate Conmittee on Human Resources

The Honorable John Brademas
Chairman, Subcommi:tee on Seiect Education
House Committee on Education and Labor

Pursuant to your request »f September 3C, 1974, and sub-
sequent discussions with your offices, we have s:udied the
implementation of the area agency concept ol 2zveloping so-
cial service systems for the elderly. 1In June 1975 we is-
sued an interim report on this s:udy to respond to your needs
during consideration of the Older Americans Amendments of
1975. This report summarizes the final results of the study.

When the study was bequn in early 1975, most area agen-
cies had not yet completed a full year's operation. There-
fore, as agreed with your offices, we limited our work to
using iaterview questionnaires designed to identify prob-
leme experienced by Federal, State, and local officials in
implementing the area agency concept.

As agreed with your offices, we did not obtain formal
written comments from the Department of Health, Education,
and wWelfare. However, the information in this report has
been discussed with officials of the Administratiog on Aging.

, 44 ¢
Comptroller General
of the United States



REPORT OF THE LOCAL AREA AGENCIES HELP
COMPTROLLER GENERAL THE AGING BUT PROBLEMS
OF THE UNITED STATES NEED CORRECTING
Administration on Aging
Department of Health,
Education, and Welfare
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Gtate agjencies on aging allocate funds to
local organizations they designate as

"area agencieés on aging." These agenciec
coordinate existing services and pool avail-
able but untapped resources to either improve
.existing services or implement new ones.
Social services may aiso be funded. (See

pp. 1, 3, and 5.)

Although most area agencies had not been
operating 1 full year at the time of GAO's
study, they were pooling and coordinating
services as required. {(See p. 5.) However,
Federal, State, and local officials identi-
fied problems they had in implementing the
new progranm.

--Funding levels were too low to properly
implement and administer the program.
(See pp. 29 to 33.)

--The size and/or qualifications of staffs
were inadequate. (See pp. 25 to 28.)

-~The clarity, reasonableness, consistency,
or timing of some policies issued by
the State agencies on aging or the Admin-
istration on Aging vere unsatisfactory.
(See2 pp. 40 to 456.)

-~Adapting from former programs to the area
agency concept created problems. (See
pp. 19 to 23.)

--The current division of duties among State
and area agencies, and service providers
(such as visiting nurse associations) does
not apply to ail sitvationz. Depending on
the situation, either organization might be

In(_Sé)m. Upon removal, the report
cover date should be noted hereon. i HRD-77-82



eliminated or its responsibilities be
divided differentlv. (See pp. 23 to 24.)

--Almost 20 percent of the area agencies
were not meeting the regulation to
serve poor and minority elderly people
in proportion to their relative numbers.
Twenty-five percent of the area agencies
did not know if they were meeting this
requirement. Many area agencies had
not complied with the minority contractor
regulation. Several States and area
agencies had special problems serving
elderly Indians living on reservations.
(See pp. 33 to 36.)

--The State agencies did not provide enough
services and guidance. (See pp. 37 and
38.) ' ’

Interview questionnaires were used to iden-
tify these problems. No attempt was made
to verify and validate the data gathered
from these questionnaires. (See p. 4.)

GRO discussed this report with officials
of the Administratior. on Aging. They
believe that attempts to launch simulta-
neously the area agency program and a
nutrition program contributed to many of
the problems discussed. According to
these officials, all the staff needed

at the Federal and State levels were not
hired until well after many aspects

of the two programs were implemented.
Since the programs were just beginning,
many issues dié not become apparent until
after the program had started. (See p. 4.)
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CHAPTER 1

INTRODUCTION

On September 30, 1974, the Chairmen of the Senate Special
Committee on Aging; the Subcommittee on Aging, the Senate
Committee on Labor and Public Welfare (now the Committee on
Human Resources); and the Subcommittee on Select Education,
House Committee on Education and Labor requested that we
study the implementation of the area agency concept. Area
agencies were authorized by the Older Americans Comprehkensive
Services Amendments of 1973 (Public Law 93-29).

In June 1975, we issued interim reports (MwD-75-95,96,
97, June 18, 1975) to respond to the Committees' needs during
censideration of the Older Americans Amendments of 1975 (Public
Law 94-135). This report summarizes the final results of the
study.

BACKGROUND

The Older Americans Comprehensive Servicez Amendments of
1973 established the area agency concepc for developing systems
of services for the elderly. This law modfified the Older
Americans Act of 1965, as amended (42 U.S.C. 3001), to charge
the Administration on Aging (ZOA), in the Department of Health,
Education, and Welfare (HEW), with overall responsibility for
developing at the substate level a system of comprehensive
and coordinated services for older persons. The area agency
concept was developed to

--improve State and local organizational structures for
providing social services to the elderly,

--permit the targeting of limited resources to high
priority areas, and

-~improve planning and coordination of resources at the
local level.

Before the 1973 amenéments, the title III program adminis-
tered by AOA provided formula yr 7t funds to the States. The
States used these funds co sur individual social services
provided by local agencies. I ntrasc, most of the title
ITI formula grant fuds authoir. J1 by the 1975 amendments are
allotted by the Stat2s to area agencies. Area agencies
develop local systers of comprehensive coordinated services
for older persons tby



--determining the need for services in their geographic
areas,

~-evaluating the effectiveness of resources used to meet
these needs, and

~-arranging with local social service providers for
needed social services.

State agency responsibilities

To participate in the title III formula gyrant program, a
State must designate a sole State agency to

~-develop a State plan to be subm‘tted to the Commis-
sioner on Aging for approval,

--be primarily responsible for coordinating all State
activities related to the purposes of the Older
Americans Act, and

~-divide the entire State into planning and service
areas.

In dividing a State into planning and service areas, the
State agency must consider the geographical distribution of
individuals aged 60 or older, the need for social services
(including the number of older persons with low incomes resid-
ing in the area), the distribution of resources available to
provide these services, the location of units of local govern-
ment, and other relevant factors.

Any local government which has a population aged 63 or
over of 50,000 or more or which contains 15 percent or more
of the State's population aged 60 or over is to be designated
a planning and service area. However, the State may designate
any region within the State as a planning and service area if
the region includes one or more local government units and the
State determines that the designation is necessary for ~ffec-
tive program adiministration.

Designation of area agencies

Once planning and service areas are designated, the Stat~
agency determines for which ones area plans will be develope..
After considering the views of local government units in the
area, the State agency names for each selected planning znd
service area a single public agency or nonprofit private
organization as the area agency.



The State agency may, with the approval of the Commis-
sioner on Aging, designate all or most of the State as a single
planning and service area. Most of the States and U.S. terri-
tories approved as single planning and service areas are either
sr.all or sparsely populated. 1In such States or territories,
the State agency is also the area agency anu performs the
functions of both agencies.

Since 1965, 56 States and territories have created State
agencies on aging. The fiscal year 1974 State plans estab-
lished 621 planning and service areas and callea for the de-
signation of 412 area agencies. Most of these area agencies
were designated between January and June 1974. Twelve States
and territories were designated sirngle planning and service
areas. Planning and service areas for most of the remaining
44 States and territories wer= based on existing substate
boundaries established under OMB Circular A-95 1/ for areawide
planning and social services. Appendix II lists the major
types of organizations designated to act as area agencies.

In fiscal year 1975 the number of planning and service
areas was reduced to 585, primarily due to consolidation, and
the number of area agencies was increased to 462,

Severil programs like the area agency program support
substate organizations which are responsible for plauning,
coordination of resovrces and/or provision of services. The
area agency program, however, is unique because the substate
agencies which perform all of these functions receive Federal
funds through a State agency which approves its plan of action.

SCOPE OF REVIEW

Dur ing January - March 1975, we interviewed representa-
tives of 28 area agencier n aging in 1% 3taces, 15 State
agencies on aging, 1 combi.nd State/area ency, and 9 HEW
regional offices listed in appendix Il. We have counted the
State/area agency as aun area agency unless otherwisec sta“ed.
We also interviewed State and local officials in another State
where our work was limitez to determining the effect of impos-
ing the area agency concept on an already existing State net-
work of services to the eiderly. The information obtained
on this State is discussed in chapter 3. (See pp. 21 to 23.)

1/Thi= circular provided a3 mechanism for State and loc.l
governments to comment on the consistency of provosed
Federal projects with State and regional projects.

)



At the time of our study, HEW regional offices, State
agencies on aging, and the area age-.cies lacked extensive
experience with the area agency concept since most area
agenzies had not been operating 1 full year. Therefore, we
useé interview questionnaires designed only to identify
prcblems of Federal, State, and local officials in implement-
ing the 1973 amendments. '

We consulted with the requesting Committee and Subccm-
mittees in determining the agenciec to visit and the scope
of work to be performed@ at each. As requested, we also inter-
viewed representatives of selected area agency grantees, local
governments, councils of governments, and review agencies
established in accordance with OMB Circular A-95 1/, to deter-
mine their relationships with the arec agencies and to obtain
their assescments of the program. o

As agreed with the Committee and fubccmmittees, we made
no attempt to verify the data obtained. In certain instances
the data requested was not available -1d either conflicted
with data obtained from other sources or was ncc comparakle
from location to lacation. Conflicting or incomparable data
was excluded from our analysis.

We discussed the contents of this report with AOA of-
ficials and their comments were considered. AOA officials
believe that attempts to launch simultaneously the area agency
pregram and the title VII nutrition program contriouted to
many of the problems discussed in the report. According to
these officials. the full complement of aging staff at both
the Federal and State levels was not realized until well
after many aspects of the two programs were implemented. Due
to the emerging nature of the programs, many program and
policy issues did not surface until after program implementa-
tien.

1/These agencies are the mechanism for State and local govern-
ments to comment on the consistency of proposed Federal
projects with State and regional projects. They receive
notification of selected types ol Federal projects in their
areas and distribute them to app.opriate local groups for
comment. In addition. many A-95 review agencies also act
as corprehensive or functional planning agencies.



CHAPTER 2

ACHIEVEMENTS CF AREA AGENCIES

DURING FIRST. YEAR OF OPERATION

Each area agency must prepare annually a plan for develop-
ing a comprehensive and coordinated system of services for the
elderly. The annual plan must provide for

=--continuous planning.
——coordination of existing services, and
--pooling of untapped resources. 1/

The plan may also provide for service programs designed to
help older persons become aware of availalb'le services (out-
reach, information and referral), provide access to such serv-
ices (transportation and escort), and support other needed
social services which other agencies cannot or will not pro-
vide, which are gap-filling services. 1In approving the plan,
the State agency allocates funds +n zn area agency for serv-
ices and activities.

At the time of our study, the State agencies had been
attempting to implement the area agency concept for little
more than a year. During that time, planning and service
areas had been established, area agencies unad been designated,
and area plans had been approved. The area agencies in our
study received their initial funds sometime during the first
three quarters of calendar year 1974,

All the area agencies studied had made progress in per-
forming most of the responsibilities assigned then bv law ard
regulation. Area plans were being administered by all area
agencies we studied, and most had made pooling and coordina-
tion eiforts that resulted in new or improved services for
the elderly. Advisory councils had been formed by most area
agencies. Although several advisory councils were too rew
to have greatly influenced local aging programs, most of-
fircials believed “hese groups coatributed to State and ':zcal
aging programs.

1/ Coordination is the linking of resources already used
to serve the elderly, while pooling is obtaining resources
which are not currently used to serve older persons.



ACTIVITIES OF AREA AGENCIES

Twenty-eight of 29 area agencies studied were able to
supply budgetary data for developing and administering
the area plans and service programs in effect at the time of
our study. The table on page 7 summarizes the activities
and services included in these budgets. Twenty-thcee area
agencies had allotted rFederal funds to all three of the re-
quired activities of planning, cocrdination and pooling. None
of the remaining five budgeted any resources for pooling. Two
of these five agencier also had not alliotted title IIT re-
sources to coordination, and one intended to supmort its plan-
ning activity only with other resources. 1/

HEW regulations do not require that Federal funds author-
ized by title III be used to provide outreach, information
and referral, transportation, and escort servicrs. However,
standard provisions developed by AOA and included in all area
plans provide that area agencies make social services more
accessible to> older persons by developing and supporting
these four services. In addition, one of AOA's 1974 aational
objectives was that each area agency show a measurable increase
in the use of existing social services as a resulc of outreach,
information and referral, transportation, and escort services
either begun or strengthened with title III funds. As shown
in the table on page 7, most of the area agencies had, at
the time of our fieldwork, allotted funds to information and
referral, transportation, and outreach services. Escort serv-
ices were funded less frequently.

Gap-filling services were included in the budgets of 26
area agencies. The number of such services ranged from 1 to
15, with a median of 4. The gap-filling services most fre-
quently listed were recreation, homemaker, education, and
health. Three area agencies did not indicate the type of
gap-filling services they provided.

1/0ther resources include any resources other than Federal
funds provided under title .1. of the Olde: Americans Act
or non-Federal resources used tu macch the title III funds.



Services and Activities Budgeted
by the Area Agencies Stuaiea

Number of area agencies providing services
Service With title III Only with
or activity or matching funds other resounrces
Planning 27 1
Pooling 23 ' -
Coordination 26 -
Information and 26 ‘ -
referral
Outreach 22 i
Transportation 25 1
Escort 13 1
Gap-filling ‘ 26 -

Appendix IV compares the budgets of the area agencies
surveyed; appendix V presents 1 year's budgetary data on the
allocation orf resources to the eight service and activity cate-
gories, Actual data was not available in many cases because
either the agency's first year of operation had not been com-
pleted or the year's financial records had not been finalized.

Performance of functions

HEW regulations provide that an area agency is respon-
sible for performing certain functions in addition to develop-
ing and administering the area plan. These include the re-
quired areas of planning, coordination, and pooling mentioned
previously. 1In total, area agencies are charged with

-~provicing leadership and advocacy on behalf of older
persons;

~—determining the need for social services;
--inventorying and evaluating local resources;
——establishing program objectives and priorities;

--planning with existing planning agencies and local
providers of services;

--developing a program to (1) coordinate the delivery of
existing services and (2) pool untapped resources to
either strengthen existing services or create new ones;



--periodically evaluating the activities included in
the plan; '

--conducting public hearings concerning the needs of
the elderly;

-=collecting and disseminating infoimation concerning
the needs of the elderly;

--providing technical assistance to service providers;

--arranging, where necessary and feasible, for legal
services for older persons;

--arranging, where possikle, for older persons to aid
in day care centers for children;

--establishing area agency advisory councils; and

--considering the views of recipients of services
under the area plan.

All area agencies were trying to perform most of these
functions either directly or under grant or contract. Five
area agencies indicated they were performing all 14 runctions,
and most were performing 12 or 13 functions.

Arranging for vlder persoas to work in day care centers
and arranging for legal services for the elderly were the
functions performed least frequently. Only about 30 percent
of the area agencies were arranging for older persons to
work in day care centers, and about 40 percent indicated they
were arranging for legal services for the elderly. Many of
these agencies indicated they were not providing day care work
opportunities and legal services because other organizations
were providing these services and/or they considered these
functions to be low priority. Appendix VI summarizes the
number of area agencies performing each function.

We also asked the State agency officials if the area
agencies on aging were performing the assigned functions. 1In
some cases the State and area agency officials did not agree
on which functions were performed. The total number of area
agencies performing each function, however, did not differ
significantly between the State and area agency answers,

Both State and area agency officials believed that
coordination, planning, pooling, and leadership and advocacy
are the most important functions of the area agencies. Bcth



also agreed that establishing and working with advisory coun-
cils, advocacy and leadership, and inventorying resources

were among the functions in which the most progress was being
made. Day care work opportunities, legal services, evalua-
tions of activities in the area plan, and collection and dis-
semination of information were functions for which officicls
of both the area agencies and States indicated slower progress
was ‘being made.

Title III regulations provide that wherever possible,
area agencies perform most of their functions directly. De-
velopment of the coordination and pooling program, however,
may be performed under grant or contract. 1In addition, the
area agencies need only to arrange for others to provide
legal services and day care work opportunities, not provide
them directly.

Eight of the 29 area agencies in our study us: i grants or
contracts for some functions which were to be perf _med dir-
ectly. In one instance, an area agency used grants for seven
of these functions. Because it lacked full-time staff this
area agency was not performing any functions directly. Each
of two area agencies used grants or contracts for two func-
tions, while five area agencies used grants or contracts for
one function to be performed directly. Determining needs and
inventorying resources were the functions most freguently per-
formed under crant or contract. Explanations were not pro-
vide- on why these functions were not being performed directly.

Appropriateness of area_agency functions

About 60 percent of HEW regional, State, and area agency
officials interviewed believed that not all functions listed in
the regulations should have been the responsibilities of
the area agencies. About half the officials of the States and
area agencieg and three of the regions believed that the area
agencies should not have been responsible for arranging to
have older persons work in day care centers. About 20 per-
cent of officials at the State and area agencies, and of-
ficials at four regione felt that the area agencies should
not have been responsible for arranging legal services for
the elderly. One explanation given for this was that these
two functions were the responsibilities of other programs,
Another reason was that State, area, and regional officials
believed greater importance should be attached to the func-
tions listed in the regulations than to other activities.
Because they did not attach much importance to arranging
for day care work opportunities and legal services, they be-
lieved these activities should be considered only allowable



services., Some officials also indicated that either these
were low priority functions or that the area agencies did
not have enough staff to perform them.

The function of arranging for older persons to work in
day care centers was believed by some officials to have been
too restrictive. They suggested it should have been replaced
by a broadzr term, such as "promote voiunteer work opportuni-
ties for the elderly." Several officials indicated it was
unrealistic to have expected the area agencies to perform all
14 fuactions during the first year of operation and suggested
that these responsibilities should have been phased in.

Many officials believed the area agencies should not have
beer responsible for all the assigned functions. However, ap-
proximately three-guarters of the regional, State and area
officials indiceted that the area agencies should have had
additional responsibilities. About 40 percent of the officials
interviewed believed that the area agencies should either have
been the grantee for, or have had greater coordination with
other programs which benefited the elderly, such as the nutri-
ition program under title VII of the Older Americans Act and
social services for the elderly under the Social Security Act.

Developing priorities and plans for organizations to fol-
low in serving the elderly and reviewing and commenting on
other funds being spent for the elderly in the planning and
servivce areas were 3uggested as means by which area agencies
could achieve greater coordiration. Several officials believed
that the area agencies should not have had additional functions
because the agencies lacked sufficient staff and/or funds to
have handled additional responsibilities.

Development of comprehensive service systems
through pooling and coordination

The legislative nistory o’ the 1973 amendments to the
Older Americans Act indicates that title III funds alone were
not expected to support the comprehensive coordinated system
of services which the area agency must develop. Title III
funds are to be used as an incentive to draw increasing com-
mitments from public and private service providers. Although
title III funds may be used for support cf social services
which no public or private agencies of the area provide, the
comprehensive service gystems are to be developed primarily
through coordination of existing services and pooling of
untapped resources.

10



Coordination of existing services

All the ar:a agencies in our study had made some attempt
to coordinate with other organizations. With one exception,
the area agencies said they coordinated with 2 to 75 organ-
izations. One area agancy has a mailing list of 7,000 to
8,000 organizations and said it coordinated with all of them.
Half the area agencies coordinated with fewer than 11 organ-
izations, and about one-third coordinated with 5 or fewer
organizations. Almost all the area agencies coordinated
with local or county governments. Many area agencies also
coordinated with senior citizens organizations, regional and
State governments, churches, hospitals and other charitable
organizations, and various Federal organizations.

According to area agency officials, this coordination
resulted in improved technical assistance, transportation,
information and referral, funding, homemaker, and outreach
services. However, area, State, and HEW regional officials
noted that an area agency's ability to coordinate can be
limited by factors such as knowledge of other programs, number
nf qualified staff, and relationship with governments. The
major limiting factors are listed in more detail in appendix
VII.

Coordination between area agencies and
titie VII nutrition projects

The Older Americans Act and its implementing regulations
also stress the necessity for coordination between area agen-
cies and the nutrition program authorized by title VII of the
act. The regulations require the area agencies, in conjunc-
tion with the State agencies, to take the initiative in de-
veloping a mutual agreement with title VII grantees or con-
tractors whereby the nutrition projects shall be made part
of the coordinated and comprehensive system of services for
older persons to be established under the area plan. Of-
ficials of all the State and area agencies interviewed agreed
there should have been close coordination between the two
programs, and many believed that coordination would have
maximized resources and eliminated duplication.

One measure of the extent of coordination between the
area agencies and nutrition projects was the degree to which
they shared resources and services. As shown in the table
below, officials of about 59 to ¢6 percent of the area agen-
cies indicated they and the nutrition projects shared outreach
gservices, volunteers, and facilities; about 38 percent shared
paid personnel. Ten of the area agencies in our study were

11



also the title VII grantees; a much greater percentage of
these area agencies shared resources with the nutrition pro-
gram than did those who were not title VII grantees.

Number of Area Agencies Sharigg'Resources
with Title VII Notrition Projects

For 19 area

For 10 area agencies which
agencies which were not
were title VII title VII
Regources grantees grantees Total
Outreach 9 8 17
(90%) (42%) (59%)
Paid personnel 6 5 11
(60%) (26%) (38%)
Volunteers 7 10 17
(70%) (53%) (59%)
Facilities 10 9 19
(100%) (47%) (66%)

Title VII regulations requirc that certain supporting
social services, including transportation, information and
referral, health and welfare counseling, nutrition education,
shopping assistance, and recreational activities be provided
to individuals who participate in the nutrition program. The
table on the next page summarizes the number and percent of
area agencies which provided these services to title VII
projects. Except for nutrition education, the majority of
area agencies studied provided these social services tn the
title VII projects. However, as shown in the following table,
the percentage of area agencies which provided these services
did not seem to be consistently affected by whether the area
agency was the title VII grantee. Eleven area agencies, seven
of which were not title VII grantces, funded nutrition proj-
ects with funds other than title VII. Most of these projects
were for home-delivered meals.

12



Number of Area Agencies Providing Services
to the Title VII"Nutrition’ProiecEs

For 10 area For 19 area
agencies which agencies which
were title VII were not title
Services grantees VII grantees Total
Information 9 13 22
and referral (90%) (68%) (76%)
Transportation 7 15 22
(70%) (79%) (76%)
Health and 6 11 17
welfare (60%) (58%) (59%)
counseling
Nutrition 1 7 8
education (10%) (37%) (28%)
Shopping 5 10 15
assistance (50%) {53%) (52%)
Recreational I 5 13 18
activities (50%) (68%) (62%)

Barriers to coordination between area
agencies and title VII nutrition projects

The majority of State and area agency officiales believed
there were barriers which hindered coordination between the
area agencies and title VII projects. Most of the 12 area
agencies whose officials indicated there were no major bar-
riers to coordination were recipients of both titles III and
VII grants. Retaining responsibility for the title VII pro-
gram at the State level was the most frequently cited barrier
to coordination, making the role of the area agency ambiguous.
Other coordination barriers included reluctance of title VII
grantees to relinquish authority to the area agencies, per-
sonality conflicts and other rivalry and friction, and con-
flicting or unclear legislation and guidelines (including
the lack of a standard definition of coordination). State
agencies encouraged coordination between the two titles by
awarding a title VII grant to an area agency, sponsoring
Joint training and mee%ings for the area agencies and nutri-
tion projects, having the area agencies provide the social
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services to title VII projects, mandating or strongly suggest-
ing that such coordination occur, and requiring the area
agencies to prepare a plan for coordination with title VII
grantees,

Although we did not ask agency officials for their views
on who should have administered the title VII program, repre-
sentatives of two regions, three States, and five area agencies
volunteered that the area agencies should have administered the
title VII program because this arrangement would have reduced
the possibility of duplication. decreased conflict between
the two prcgrams, and given the ares auencies more credibility
which would have better enabled them ¢ 32t as leaders and
advocates. Another regional officia: ceved that although
the area agencies should have support. .ud coordinated with
title VII services, the programs should not have Leen combined
because the title VII program was more 2fficient than the title
III program. Also, some area agencies which were part of coun-
cils of governments could not concentr:.te ali their efforts
on the elderly. These agencies received funding from their
councils and had to reflect the council's overall goals, which
were not always directed solely toward the elderly.

We also interviewed officials of three nutrition projects
to determine if they thought the programs should have remained
separate. One project official stated that the title VII nu-
trition program had been established before the existence of
area agencies and that there would have been no benefit in com~
bining titles III and VII because the area agencies were plan-
ning and not functional agencies. The director of another nu-
trition project did not believe the area agencies in her State
had effectively performed their responsibilities. Therefore,
she did not believe they were capable of assuming responsi-
bility for the title VITI projects.

The director of the third nutrition project indicated
that the greatest obstacle to further coordination between the
nutrition projects and the area agencies was that some organ-
izations lost their designations as area agencies. At the
time of our study, three organizations in this State had lost
their area agency designation and the director felt the failure
of another was imminent. She believed that title VII would
have been hurt if made p: ¢ of the area agency because if the
agency failed, the nutrition project would also fail. However,
according to AOA officials, this should not be a common prob-
lem because on a nationwide basis only a small percentage of
area agency designations have changed.
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Pooling untapped resources

Pooling untapped resources is another method used to
develop and fund comprehensive service systems for the
e2lderly. To determine the success of area agency pooling
activities, we asked the area agencies to identify the
organizations that were at least partially influenced by
the area agency to earmark resources or increase activities
for the elderly without title ITI funding participation.

All but three area agencies said they had been able to in-
fluence ‘at least one organization to help improve se.vices
for the elderly. Representatives of the area agencies which
had not influenced other organizations to assist the elierly,
indicated that their age and small staff had prevented them
from successfully performing this function. Three area
agencies were able to influence 11 organizations to assist
the elderly; the median number of organizations listed was
5. Services frequently mentioned which resulted from pool-
ing were new or improved transportatior, health, outreach,
and nutrition services.,

According to State, regional, and local officials, a
multitude of factors, such as small, inexperienced, or un-
qualified staffs; limited resources; and poor relationships
with, or limited support from, govcrnment and private
organizations hindered area agencies in pooling untapped
Fesources. A summary of the major factors is included in
appendix VIII. Of the 29 area agencies in our study, 25
had pooled funds from loczal government revenues; 11 from
State general revenues; 19 from revenue sharing; and 20 from
public sources, such as programs funded by the Office of
Economic Opportunity and the Department of Housing and
Urban Development.

The area agencies experienced difficulty pooling rev-
enue sharing funds because some communities regarded el-
derly service programs as a low priority. Some local govern-
ments were not sure that revenue sharing funds would con-
tinue and, therefore, used them for capital improvements
instead of reoccurring social programs. Representatives
of most of the area agencies which had not pooled from State
general revenue funds stated either they did not have the
time and staff available to seek State funds or did not think
such funds were available to them. Officials of several area
agencies stated that the elderly had a low priority in the
distribution of limited State funds.
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MOST AREA AGENCIES OBTAINED MATCHING FUNDS

The vse of title III funds is limited to not more than
75 percent of the cost cof developing and administering an
area plan nor more than 90 percent of the cost of social
services provided under the plan. Resources used to match
title IIT funds must not come from Federal sources.

According to the budgetary data supplied by the area
agencies in our sample, most were meeting these matching re-
gquirements, while some were substantially exceeding the mini-
mum levels. All but two of the area agencies in our sample
met the minimum matching requirement for administrative costs.
The match for administration ranged from about 17 to 88 per-
cent with a median of about 26 percent. The match for serv-
ices ranged from about 4 to 80 percent with a median of 24
percent. Only one area agency failed to meet the minimum
match for social services. Two agencies were not inciuded
in this analysis because one was not able to tell us how it
allotted matching funds between administration and sozial
services, and the other could not supply complete budgetary
data.

Total non-Federal match for the 28 area agencies which
provided complete budgetary data renged from 9 to 81 percent
of the area agency budgets, with a median of 23 percent. Ap-
pendix IX presents the percent, source, and type of non-
Federal matching resources for each of these 28 area agencies.

ESTABLISHMENT OF ADVISORY GROUPS

Title III regulations require each area agency to estab-
1ish an advisory council consisting of representatives of
program participants and the general public, including low
income and minority older persons. The regulations also
contain a similar requirement for a State adviscry committee.
According to AOA policy the role of these councils and commi-
tees is to be advisory only -~ they are not to function in a
policymaking capacity. The State and area agencies are to
seriously consider the opinions and recommendations of the
advisory groups, but are not obligated to implement them.

Officials of 22 of the area agencies in our study believed
that the advisory councils hkad contributed to the aging pro-
gram. The vast majority of State agency officials believed
the State and area agency advisory groups had contributed
significantly to the aging program. Officials of one-~third
of the HEW regions believed these advisory groups had made
significant contributions, a..other third believed these groups
had not made significant contributions, and the remainder were
unsure. : -

16



Participation in State or area agency planning was the

most frequently cited contribution of advisory groups.
Many officials also indicated that advisory groups acted as
advocates with governments and the gencral community, and con-
ducted needs studies or otherwise helped ir. the identifica-
*ion of the n~eds of the elderly. Several advisory groups con-
ucted public hearings, approved or monitored subcontracts,
and participated in allocation of funds.

Cfficials of two States believed the area agency advisory
couricils were more effective than the State advisory com-
mittees, which they felt duplicated the area agency councils
or just rubber-stamped State agency decisions. One State of-
ficial added that because persons with mental or physical
handicaps, poor health, or without transportation did not
participate, these advisory groups were biased and did not
represent all elderly participants. Other negative comments
about the contributions of advisory groups centered on their
newness and on their failure to fully undarstand their role
in relation to the role cf the State agency. Area agency of-
ficials believed that the education, background, and leader-
ship capabilities of the advisory group members and their
understanding of their roles were the two factors which most
oZfectea the ability of these groups to perform their func-~
tions properly. Inadequat=z training, transportation prob-
lems, inconvernient meeting times, lack of staff support, and
members not devoting sufficient time to their duties were other
factors which we were told hindered the effectiveness of
advisory groups. Most of the States and area agencies believed
they received the proper amount of Federal and State guidance
concerning the composition, size, and functions of their
aavisory groups.

Although most Stzte ard area agency officials believed
proper responsibilities had been assigned to their advisory
groups, several indicated these groups needed more specific
or additional responsibilities. Officials of two area agen-
cies indicated that advisory councils should have set priori-
ties and have initial input to the plan instead of just re-
viewing it. Representatives of several States believed the
advisory groups should have been policymakers. For example,
one State official felt the area agency adviso-v council
should have been given more policy-making responsibilities,
including the authority to hire the director and disapprove
the area plan. 1In another State, which already viewed tne
councils as policymakers, the area agencies were required to
accept and implement any policy set by the council as 1lsng
as it was consistent with the legislation and regqulations.

17



OTHER VIEWS ON AREA AGENCIES

We interviewed representatives of 29 local governments
and organizations serving the elderly in 18 plarning and
service areas. Eighteen of these organizations listed at
least one pioblem concerning the area agency in their areas.
Ten organizatiuns said the program was good with no problems,
and one did not evaluate the program in its area.

We also interviewed representatives of numerous planning
organizations. Althoujh we did not specifically question the
planning organization about the success of the aging program,
several of them commented on the subject. Planning organiza-
tions in three of four planning and service areas where we
had not interviewed local representatives cited some problems
in the aging program, as did several planning organizations
in the other servic-~ areas. :

The most frequently mentioned problems concerned funding
or ineffective pianning, pooling, and coordination. Other
officials believed that the area agencies duplicated existing
services or did not serve all parts of the planning and serv-
ice area equally. Several local officials indicated that
although their particular area agency was experiencing prob-
lems, the overall area agancy concept was Jood. Appendix X
summarizes the opinions of the officials interviewed.



CHAPTER 3

PROBLEMS " IN "ADAPTING " TO

THE-AREA AGENCY CONCEPT

The Older Americans Comprehensive Services Amendments of
1973 established the area agency concept und~zr title III of
the Older Americans Act and eliminated two predecessor
programs--the Areawide Model Project Program and a program for
State and area services. These amendments changed the orien-~
tation of the title III program from service delivery to plaa-
ning, advocacy and capacity building. They provided for the
establishment of a network of State and area agencies which
are to develop comprehensive and coordinated service systems
to neet the needs of Older Americans at the community level
throughout the Nation. Several States and area agencies in
cur study had problems in making the transition from the former
title III programs to the area agency concept. Some State and
area agency officials and one regional official believed the
present division of responsibilities among the AOA State agen-
cies, area agencies, and service providers was not applicable
to all- situations. They suggested alternatives to the area
agency organizational structure.

CONVERSION -TO THE AREA AGENCY CONCEPT

The goals of the Areawide Model Project Program were (1)
to gyenerate and redirect community resources to meet priority
needs of the elderly and (2) to change patterns of service
delivery through the coo:-dination of availabie resonrces and
jointly funding services previously unavailable. Although
similar to the are» agency concept, the model project program
was not viewed as increasing State and local capacity for
developing the comprehensive and coocrdinated service systems
envisioned under the area agency concept. Twenty-one projects
were funded under this program.

The pregram for State and area services previously au-
thorized under title III, focused principally on service de-
livery rather than planning and coordination to develop a
comprehensive service system for the elderly. Under this pro-
gram title TII funds were granted by the States to local
agencies which provided specific social programs such as rec-
reation aud senior centers.
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Conversion from areawide model project

Officials in four of the five States in our study which
previously had an areawide model project indicated no major
problems in incorporating these projects into the area agency
concept. In one case, hovever, a former areawide model project
conflicted with its State agency regarding the transition
from the model project to the area agency concept. Officials
of the acrea agency believed the model project, which provided
a package of services to a small target population concentrated
in an urban area, was the type of program authorized under the
area agency concept and, therefore, wanted to continue the
model project without major changes. State agency officials,
however, believed that the area agency, which was responsible
for both rural and urban areas, needed to provide at least
one or two services throughout the entire planning and service
area; it maintained that the model project did not meet the
requirements of an area agency. At the end of fiscal year
1975, the area agency was still concentrating its efforts on
the urban areas.

Conversion from prog. ams-for State
and commonity Services

Several States had problems in converting from State and
community services programs authorized before the 1973 amend-
ments to the area agency concept. For the most part, these
problems appeared to stem from a continuing emphasis by the
States and/or area agencies on delivering individual services
rather than on developing a comprehensive, coordinated service
system. The following are examples of problems experienced.

In one State the previous allotment of title III funds
was used primarily to fund about 45 senior centers which
emphasized social services, such as recreation and nutrition.
Although these centers may have be2n good vehicles for pro-
viding comprehensive and cocrdinated services, State officials
believad that the area agencies were using too much of their
allocations in duplicating activities. The State officials
wanted the area agencies to beccme more planning-oriented and
to develop a comprehensive coordinated network of services to
‘the elderly which would include transportation and information
and referral servicec.

In another State, an official indicated that the imple-
mentation of the area agency concept had been hindered hecause
the general public, local leaders, and service providers tended
to think of the aging program and the needs of the elderly in
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terms of senior centers and recreational activities rather
than in terms of comprehensive systems of service.

In still another State, one area agency included in our
study appeared to be an area agency in name only~--it had
little control over the use of title IIX funds and did not
operate as an entity separate from the local community service
agency. The State agency representatives believed the State
should have retained the grantor role it had under the former
title III program because it was more qualified than the area
agency and was not as susceptible o local political pressure.
Thus, the State directed that all the area agency's title III
funds be allotted to community centers which basically provided
recreational services. Not only did this hinder the area
agency's ability to plan by depriving it of the authority to
allot title III funds based on local need but it eliminated
title III funding for support services and area agency activi-
ties. Although the approved area plan provided for a full
time director, as required by HEW regulations, the area agency
director also directed the local community service agency which
served low income and elderly individuals. Because the area
agency had no staff and, thus, could not operate as a separate
entity, the community service agency performed the area agency
functions.

Other area agencies in this State may have experienced
similiar difficulties. According to the 1975 Stace plan, five
of the nine area agencies received no title III funds for plan-
ning. Four area agencies received less than $8,700 each to
support all activities other than gap~filling services. 1In
addition, a local government official informed us of another
area agency in which much of the title III funds were allotted
to service providers by the State agency instead of the area
agency. A regional official indicated that other States in
his region had attempted to %tell their area agencies whicth
service providers they should have funded. He had consulted
with the States and thought the problem had been alleviated.

We interviewed area agency officials in only one of the
States in this region and, therefore, cannot comment on the
severity of these problems in the other States.

SPECIAL - IMPLEMENTATION - PROB.EMS - IN
A STATE WITH AN EXISTIN

NETWORK _OF - ELDERLY ORCANIZATIONS
SIMILAR TD AREA AGENCIES

Prior to nationwide implementation of the area agency con-
cept, one Stite had started a substate network of nonprofit
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aging corporaticns which were responsibie for many of the same
functions and responsibilities as the area agencizs. These
sthstate aging corporation:i received funds from titles III and
VII of the Older Americans Act, social service portions of

the Social Security Act, and the State. Controversy developed
among Federal, State, and local officials concerning the manner
in which these substate aging corporations would be incorporated
into the area agency concept. This unique problem is one of

the factors which delayed full implementation of the area agency
concept in tnis State.

In the fall of 1973, at the time of the implemencs.tion of
the area agency concept, the State agency intended to establish
8 regional offices and wished to designate them as the area
agencies. However, AOA interpreted the legislative history
of the Older Americans Act as requiring the State agency and
area agencies to be separate entities at two different govern-
menc levels. The final title III regulations, there-
fore, prohibited designating State regional offices as area
agencies. QA's Commissioner on Aging suggested that the sub-
state agin, »>rporations be designated as area age.ncies. But
the director of the State agency rejected this proposal.

In December 1973 the State submitted for approval = plun
which designated the entire State as a single planning and
service area. The regional HEW office, however, concluded
that this State did not meet the criteria and thus recommended
tlat the plan be disapproved.

Meetings on acceptance of the State's plan were held in
early 1974 and representatives of two Congressmen became in-
volved in the issue. In May 1974 the fiscal year 1974 State
plan designating the State as a single planning and service
area was approved. However, a condition of approval was that
the fiscal year 1975 plan would divide the State into six plan-
ning and service areas, and that five area agencies would be
designated and operating by September 1, 1974. 1In December
1974 the fiscal year 1975 State plan, providing for five area
agencies in six planning and service areas wa: approved.

After we had completed our fieldwork in the spring of
1975, the State agency initiated action to dissolve some area
agencies and to designate the substate aging coporations as
area ugencies. By October 1975, one of the original area
agencies had been abolished and its functions were merged
with those of five existing substate aging corporations. By
October 1976 two more area agencies had been dissolved and
their functions transferred to six substate aging corporations.
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The fiscal year 1977 State plan provides for continued con-
solidation of the substate aging corporationt and area agen-
cies.,

ALTERNATIVES TO THE AREA AGENCY CONCEPT

Although we did not specifically ask the officials inter-
viewed about the division of responsibilities among ACA, State
and area agencies, and service providers, officials of one
region, three States, and two area agencies believed that the
division of duties, prescribed by legislation and regulations,
wvas not applicable to all situations. Most recommendations
for changes in duties applied to rural areas which have small
populations spread throughout a large geographic area.

In one State, a State agency official suggested that area
agencies should have been designated only for metropolitan
areas with the State agency providing services directly to
rural areas. He believed that such an arrangement would have
been much more efficient than designating area agencies through-
out the State. In another State, a State official indicated
that title III resources were so limited in rural areas that
the area agency was not able to carry out all its responsibi-
lities. He suggested that area agencies be made responsible
for overall coordination; the State would then establish multi-
service centers to plan, pool, and deliver services. A
representative of a third State indicated that in a particular
pPlanning and service area the area agency was also the only
service provider, and had attempted to perform both the serv-
ice provider and the area agency functions but failed. The
State agency would have liked to assume the area agency role
and contracted with the area agency to act as a service provider.

One regional official suggested an alternative form of
providing elderly services in rural areas where dispersed
populatjon and limited resources make it unrealistic to expect
the development of comprehensive systems of services for the
elderly. According to this official, many rural area agencies
were little more than conduits for State funding and were
occupied with managing the continuation of grants (previously
funded by the State agency) and had little time to provide
leadership and undertake other functions.

This alternative system would not have attempted to de-
velop a comprehensive service system for the entire planning
and seorvice area but would have developed separate local pro-
grams for isolated communities. Each local area would have
had a program board, which would have had advisory council
and policy determination functions. Ail general expectations
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of area plans would have applied to the local plans except
they would have been tempered to realistically reflect the
limited available resources. Although programs would have
been developed for only a small portion of the planning and
service area, only a small portion of the total population
would have lived@ in the areas excluded.

If an area agency was designated for the planning and
service area, it would have performed all of its prescribed
responsibilities. The area agency director would have been
responsible for managing the area but would have looked to the
local program hoards for leadership in developing and imple-
menting the area plan. This area plan would have been limited
to a compilation of the local plans. '

If it wasn't economically feasible to establish an area
agency, the State agency would have funded the local programs
directly and assumed some of the area agency responsibilities
for area plan development, leadership, and technical assistance.
However, most of the normal area agency responsibilities would
have been handled by the local program boards. A reasonable
level of administrative costs normally awarded an area agency
could have been allowed to the State agency for the additional
responsibility.

Officials of two area agencies suagested that area agen-
cies in some of the large cities should 1ave been funded and
monitored directly by AOA instead of by the State agency. One
director suggested this because some area agency staffs had
more expertise than the State agency staff. The other area
agency official suggested that direct funding should have
occurred when the budget of the city office on aging (exclu-
sive of titles III and VII matching funds) exceeded the budget
of the State agency on aging.

24



CHAPTER 4

OTHER FACTORS_ HINDERING PROGRAM SUCCESS

Although the State and area agencies had made some prog-
ress in implementing the area agency concept, the majority of
State and HEW regional officials believed that insufficient
staffing of State and area agencies and inadequate funding
had prevented the area agency program from achieving its
full potential. Many officials also believed that the
program would have been more successful if relationships
between regions, States and area agencies were improved.
Problems in adapting to the area agency concept (discussed
in ch. 3), difficulties in meeting some of the criteria
for serving low income and minority elderly, and unsatisfac-
tory policy guidance also hindered implementation of the
program in some areas, : :

Appendix XI lists the State's and area agencies' major
problems in implementing the area agency concept as cited
by HEW regional and State officials.

STAFFINC OF STATE AND AREA AGENCIES
CITED AS INADEQUATE

HEW regulations require that State and area agencies on
aging have enough qualified staff members. The regulations
further require that an area agency be headed by a full-time
qualified individual who works solely on the implementation of
the area plan. Likewise, the single organizational unit
designated as the State agency, must be headed by a qualified
individual who is assigned on a full-time basis to the leader-
ship of the State's aging program.

The State agencies in our study had staffs that ranged
from 10 to about 115 full-time or equivalent employees. As
shown in the first table below, about two-thirds of the
15 State agencies in our study had 30 or fewer employees.
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Staffing of the 15 State Agencies
Included in the Study

Number of full-time Number of States
eguivalent employees in that range

1-10
11-20
21~30
31-40
41-50
51-60
61-70
71-80

over 80

= | O W

With regard to area agency staffing, the following table
shows that one of the area agencies had no staff of its own.
This agency was operated by the local community service agency.
The full-time equivalent employees of the remaining area agen-
cies ranged from 1 to 30; about one-third of these agencies
had 3 or fewer employees.

Staffing of the 29 Area Agencies
Included in the Study

Number of full-time Number of area agencies
equivalent employees in that range (note a)

0
1-3
4-6
7-10
11-15
16-20
21-25
Over 25

HE oW

a/Several area agencies included in their list of cnployees
individuals employed under a title VII grant or individuals
employed to perform gap-filling services which would usually
be performed under grant or contract. Because these are
unusual situations, these individuals were exciuded from the
figqures in this table.
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We attempted to obtain comments from regional and State

officials on the adequacy of State and area agency staffs

in terms of both numbers and qualifications., We were not
always successful in obtaining views on both. Ares agency
officials were asked if they had enough staff to pecform the

14 area agency functions. The views of these officials follow.

Area

—-—— - -

Regional officials stated that:

--Seven States had enough employees: of these States,
five had quralified employees, one did not, and the
regional official was uncertain about the qualifi-
cations of the remaining State's steff,

--Six States did not have enough staff members:
ne comment was made concerning the gualifications of
these staffs.

~-~The adequacy of the size and qualifications of starfs
of two States were uncertain.

State officials stated that:

--Five States were adequately staffed in terms of both
qualifications and numbers.

--Eight States did not have enough employees: the
einployees of three of these States were qualified, two
were not and no comment was made concerning the qualifi-
cations of the remaining three.

--Two States were uncertain about the adequacy of the
size of their own staffs: the employees of one of these
were gualified and no comment was made concerning the
qualifications of the other.

agency _staffing

State officials:

--Believed 12 area agencies had enough employees: 11
area agencies' staffs were qualified and 1 was not,

--Believed 12 area agencies did not have enough employ-
ees: of these staffs, 4 were adequately qualified, 4
were not (2 of these were rated as unqualified because
it was impossible for 1 person to adequately perform
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all area agency functions), and no comment was made
concerning the qualifications of the other 4 area
agencies' employees.

--Were uncertain about the adequacy of size of four
area agencies: of these staffs, they were uncertain
about the qualifications of three and made nc comment
about the qualifications of the other.

Area agency officials believed:

--Six area agencies had enough employees to perform
the 14 area agency functions.

--8ix area2 agencies would have enough employees once
more were hired.

--Seventeen area agencies did not have enough employees
and did not foresee an immediate solution to this
problem,

Representatives of 13 area agencies specified insuffi-
cient funds as a cause of inadequate staffing. We obtained
the views of those officials primarily responsible for ad-
ministering only the elderly programs and they, therefore,
are unlikely to reflect the priorities of these programs
relative to other government programs and activities.

One State director suggested that inadequately trained
area agency directors hindered implementation of the area
agency concept. According to this official, the gerontology
schools attended by some directors did not require program
management courses and some of their graduates considered
administration and coordination to be insignificant,

PROBLEMS IN RFACHING MINORITY EMPLOYMENT GOALS

The Older Amecicans Act of 1965, as amended, and HEW
regqulations require that preference be given to qualified
persons aged 60 and over ifor any position in State and
area agency organizations. In addition, the State and
area agencies must develop an affirmative action plan for
equal employment opportunity. All of the State agencies
visited included employees from minority groups and only
one did not have any employees aged 60 or older. A majority
of the area agencies questioned had no employees 60 or older
on their staff, and slightly less than half had no minority
employees. The following table summarizes the percent of
State and area agency employees who either are minority
members or are at least 60 years of age.
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Employment of Minorities and Older Persons

Percent of total employees ___ ____
07 I=107"11-20 "21-307 31-30 41-50 51-§0 Over 60

Employment in:
15 State agencies:
Minorities -

~wn

60 or over o1 6 - 1 - -
28 area agencies
(note a):
Minorities 12 1 4 3 3 1 3 1
60 or older 15 3 5 3 - 2 - -

a/0One area agency studiad was not includ~d in tnhis table because it had
no staff of i’ own.

Most States said they and the area agencies we-e having
difficulty implementing the affirmative action plans. Accord-
ing to HEW regional and State officials the main hindrances
included low salary, limited personnel turnover, lack of
qualified applicants, limited control over who is hired, and
confusion over the development and implementation of the
plan. HEW regional officials added that lack of commitment
or interest and prejudices or apathy by the hiring authority
were major hindrances.

FUNDING CITED BY SOME AS INADEQUATE

Representatives of about half of the HEW regions and
States cited funding inadequacies as one of the major protlems
the States and area agencies experienced in attempting to
implement the area agency concept. An official of the parent
organization of one area agency indicated that the area agency
concept was de3signed to fail because in scme areas of the
country there were no significant resources which could be
tapped for the elderly, and the title III funding level was
insufficient to support the comprehensive coordinated network
of services.

In some instances, limited resources precluded serving a
significant portion of the target population. Several offi-
cials indicated that because of limited funding they could
serve only low income and minority individwals instead of
all elderly. 1In other cases, services tended to be available
only to those who resided in areas of high elderly population
density while the more isolated elderly were less likely
to be served. 1In many rural areas the lack of other re-
sources and the high cost of services to a scattered popu-
lation increased the funding problem.
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Some officials believed general funding problems were
complicated by restrictions on administrative funding and a
limit on the number of years a project may receive title III
funding. In addition, some area agency officials believed
that the ability to «evelop comprehensive service systems
for the elderly was hindered by the lack of a formal mecha-
nism to keep them informed of new Federal, State, local, and
private funds available in the area.

Limit on administrative costs

The law requires that not more than 15 percent of a
State's allotment for area planning and social services be
used to pay up to three-fourths of the cost of administering
area plans. The remaining 85 percent may be used to fund
social services. Representatives of most area agencies did
not believe they were receiving adequate funds for administra-
tion. Officials of only four area agencies in our study
believed their administrative funds were adequate; two others
were uncertain. Off cials of two area agencies felt they
had sufficient administrative funds to perform their current
limited role but would need more if they were to effectively
perform all required area agency functions and responsibili-
ties.

An cfficial of one area agency rated administrative
funding as adequate because the area agency received a
large amount of funds from the State, which it used to supple-
ment its title III administrative funds. One area agency
director was uncertain about the adequacy of administrative
funds bocause only 5 of 15 area agencies planned for the
State hau been designated. Therefore, the 15 percent limit
might be a problem in the future if each area agency's
administrative budget must be decreased because th2 total
administrative funding would be allocated among 15 area
agencies instead of 5.

Officials of two area agencies indicated they stayed
within their administrative funds limit by includirg some
administrative costs in the social se:vice section of their
budgets. Representatives of 17 area agencies indicated that
administrative funds were insufficient to hire enough staff
members to satisfactorily perform area agency responsibilities.

The one combined State/area agency inciuded in our study

received $160,000 in administrative funds, the minimum pre-
scribed by law for a State agency. Representatives of this
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agency believed this amount was inadejuate for a State agency
and was certainly insufficient to enable a combined State/area
agency to perform both area agency and some State agency func-
tions, such as administration of the nutrition program. This
agency, therefore, recommended that small States receive a
minimum of $200,000 in administrative funds and combined State/
area agencies receive at least $250,000 in adwministrative
funds.

The 15-percent iimit on administration, ccubined with
AQOA's desire .« have area agencies designated for all areas as
soon as possible, was considered by one State director to be
one of the greatest problems in implementing the area agency
concept. 1In this State 15 percent of the State's allotment
was sufficient to designate only 7 area agencies in 18 pre-
existing planning and service areas. The director indicated
that this restriction was grossly unfair to the elderly in
areas without an area agency and it was unrealistic to expect
State government officials to continue to support the program
unless all areas of the State received equal coverage. There-
fore, the director believed the 15-percent limit had to be re-
pealed if the program was to meet its legislative intent.

Three-year funding limit
for soclal service activities

AOA encouraged the area agencies to use title III funds
only as a catalyst and to seek other funding sources by pro-
hibiting individual service projects from receiving title <II
furds for more than 3 years unless the Commissioner on Agi.g
after obtaining State agency views, approves further funding.
Representatives of the majority of State and area agencies felt
that social service activities would not be able to continue
after 3 years without continued Federal funding. Application
of the 3-year limit became effective in October 1976. Because
the extension of each social service must be considered indi-
vidually, and not all social services have completed three
funding years under an area plau, AOA cannot determine yet
how many projects will receive title III funding for a fourtn
year.

Lack of furds at the local level and the low priority
assigned to assisting the elderly by most funding sources
were the two factors most frequently cited by State and area
agency officials as preventing the projects from continuing
after 3 years without A0A funding. Representatives of sev-
eral State and area agencies indicated that 3 years was an
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unrealistic period because it would take several years to
establish a project and to educate the public on its need.

In addition, many officials did not believe that the projects
could exist without AOA assistance. Several officials sug-
gested that AOA support be continued at a reduced level.

About one-third of the area agencies were attempting to
overcome financi.' barriers through general advocacy with
potential funding sources. Several State agencies were at-
tempting to obtain additional funds through a special State
tax, State general revenue, or Federal revenue sharing funds.

Officials of several agencies indicated that they funded
only those projects which were likely to have been supported
by community groups after several years.

Many of the area agencies did not have any plans for con-
tinuing projects after titie III funds had been withdrawn.
One area agency director added tha‘: the barriers were too
great to be overcome.

Knowledge of potential funding sources

Knowledge of available funding is essential if limited
title III funds are to b2 augmented through coordination and
pooling. The most fregquently mentioned sources of informa-
tion on the availability of Federal, State, local, and private
funds for services to the elderly were contacts with review
agencies established under OMB Circular A-95, councils of gov-
ernments, and other planning groups. Congressional news-
letters and reports and HEW publications, as well as State
governments and local organizations, were also frequently men-
tioned as sources of funding information. A significant number
of States and area agencies cited each other as sources of
this information. (See app. XII for a more complete list.)
There was no consistent method used by the State and area
agencies to keep informed. Comments received from represen-
tatives of area agencies and review and planning groups showed
that their relationship with each other varied significantly.
The responses ranged from a very close working relationship
between these organizations to some area agencies and planning
organizations lacking contact with each other.

DIFFICULTIES IN SERVING
LOW INCOME AND MINORITY ELDERLY
AND_USING MINORITY CONTRACTORS

The Older Americans Comprehensive Services Amendments of
1973 require that priority for health, educational, and social
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services be given to thc e'derly with the greatest economic
and social needs. The implementing regulationrs require that
in considering available resources, wherever possible, low
income and minority individuals be served at least in propor-
tion to their numbers in the planning and service area. To
encourage their participation in the aging program, HEW regu-
lations also require that

"area plan shall provide for contracts or
grants under the urea plan to be operated by
minority individuals, at least in proportion
to their relative number in the ricnning and
gservice area."

S:rvices-to minorit
and IOW'income'Eggufations

Officials of 80 percent of the States and 55 percent of
the HEW regions we visited thought all their area agencies
were serving minorities and low income people at least in
proportion to their numbers. However, several State and re-
gional officials added that their responses were opinions
because the title III information system, in use at the time
of our study, did not include information on poor and minority
elderly.

Officials of almost 20 percent of the area agencies indi-
cated they were not meeting at least one of thesa requirements.
However, many area agency :,.ficials indicated they were serv-
ing a much greater percentage of poor and minority elderly
than required. Representatives of about 25 percent of the
area agencies did not know whether they were satisfying the
requirements. Several who said they were meeting the require-
ments admitted that their statements were opinions rather
than statements based on actual data. 1In addition, all the
interviewed area agency officials either had no information
on the perceniage of funds spent on poor and minority elderly,
or stated thav the percentage of funds spent on these groups
was directly proportional to their size.

Officials cited several problems with serving poor and
minority elderly. The most frequently cited were identifica-
tion and contacting of potential recipients, langvage and
cultural barriers, and the stigma of a welfare image. About
one-third of the officials indicated that either transportation
problems or insufficient resources hindered their efforts.
Other officials indicated that the low income and minority
elderly were often suspicious of government programs and that
it was sometimes difficult to serve minority and nonminority
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groups at the same project. One official indicated it was
also difficult to serve more than one minority group at a
single project. Several officials added that these groups
did not have enough influence to assure that their needs were
met, and that the general public and funding sources were
either not aware of the needs of the elderly poor and minori-
ties or had no desire to serve them.

some of the more frequently cited techniques for over-
coming these problems were (1) the use of bilingual and
minority employees and contractors, (2) location of projects
in areas with a high concentration of poor and minority popu-
lations, (3) increased outreach efforts, and (4) use of pub-
lic relations techniques to improve the image of the program.

Minority contractor requirement

Officials of 10 State agencies and 5 regions told us that
the area agencies in their States and regions had not complied
with the regulation on using minority contractors. The primary
reasons given were (1) a lack of emphasis on this requirement
until after the area plans ha¢ been developed, (2) a scarcity
of experienced and competent minority contractors, (3; diffi-
culties in defining a minority contractor, and (4) minority
contractors that often were not financially competitive.

Other problems in complying with this regulation were
cited. Officials in several States indicated that strict
enforcement of the minority contractor regulation could have
been detrimental to the aging program. Most aging projects
in one State were operated by local councils on aging. Al-
though the membership and leadership of these groups were
racially balanced, they did not meet the definition of a
minority contractor. Officials indicated that terminating
or reducing existing projects and initiating new ones tc
meet the minority contractor regulation would have hurt
the program and resulted in fragmentation cf services.
Similar problems were mentioned by an official in a State
which stressed contracts with city and county governments.
An official in a third State said that the aging program
could have been seriously damaced if grantees serving mi-
norities had been replaced because they were not minority
contractors. In some States the minority contractor regqu-
lation conflicted with State requirements that contracts
be made with the lowest bidder. Several officials also
cited difficulty with understanding and consistently in-
terpreting this raquiremant.
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Special problems in serving
elderly Indians on reservations

Several area agency, State, and regional officials men-
tioned special problems in serving elderly Indians on reser-
vations. HEW regulations require that, when possible, Indian
reservations be designated planning and service areas and that
the tribal organizations be designated the area agencies.
Although eight of the States in our study had Federal Indian
reservations, none had been designated planning and service
areas. Officials in five States said that the small number
of elderly Indians living on the reservations was a primary
reason for not making the designation. Officials of the other
three States said they had not designated reservations as
planning and service areas because the planning and service
area boundaries followed existing substate boundaries which
did not make allowances for Indian reservations,

In fiscal year 1975, States with more than 250 elderly
Indians living on a reservation were required to include
in their State plans an objective for serving these people.
Although each of 3 States in our study had more than 250
elderly Indians on a reserva‘ion, 1 State plan did not con-
tain an objective for funding a project for Indians, and
the other 2 plans contained only very general objectives,

Officials in several States indicated it was difficult
to serve elderly Indians living on reservations because the
boundaries of Indian reservations and State and area agencies
did not coincide. Officials in two States also indicated that
implementing the special provision for Indians would have dis-
criminated against other minority groups.

Service to elderly Indians was also hampered by some
tribes not wanting to work with State and area agencies but
wanting instead direct funding from AOA. The tribes believed
that numerous Federal tireaties and regulations recognized
their tribal governments as sovereign nations with a direc*
peer relationship to the Government. They felt, howeve:, that
state or area agency involvement in developing and imple~ent-
ing aging programs infringed on their sovereign nation - . itus
by making them subordinate -0 State and local governments.

RELATIONSHIPS BETWEEN AREA AGENCIES,
STATES, AND REW REGIONAL OFFICES

An area agency's primary source of guidance on how its
aging program should be implemented at the local level is
the State agency on aging. Similarly, the State agency looks
to the HEW regional office for assistance. We discussed with
these organizations their relationships with each other.
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Relationshi, between the
area agencies_and States 1/

Although most State agency officials felt that their re-
lationship with the area agencies was good, area agency of-
ficials expressed concern about the insufficient number and
degree of services provided by the States. Both St. te and
area agency officials cited problems with the division of
responsibilities between the State and area agencies.

We asked State, area agency, and HEW regional officials
to list the five State activities that they felt most assisted
the area agencies. As shown in the following table, the
majority of officials in each group agreed that technical
assistance and training were among activities that most
assisted the area agencies. However, these groups disagreed
on the importance of monitoring, legislative advocacy, policy
guidance, dissemination of information, and planning and
coordination.

State Agencies®’ Activities which Helped-Area
Agencies*Perform'tEeir'EesponsiBiIiEies

Number of 28 Number of Number of
area agency 15 State 9 regional
officials officials officials
citing citing citing
activity activity activity
Technical 22 14 9
assistance
Planning, pooling, 8 13 9
and coordinating
with other State
agencies
Monitoring and 5 12 5
evaluating
Training 14 11 8
Dissemination of 12 6 3
information--

including informa-
tion on available
funds
Policy guidance iand 11 3 3
interpretations of
Federal regulations
Legislative advocacy 7 8 4

1/The combined State/area agency does not have a State agency/
area agency relationship and is not included in this section.
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Officials of more than half of the area agencies could
not list five activities performed by the State that helped
them perform their duties; three agencies listed only one
activity. The average number of activities listed was
fewer than four. Many area agency representatives believed
that the State agency needed to initiate or provide additional
assistance in coordination, technical assistance, consistent
interpretation of Tederal policy, training, and legislative
advocacy. Appendix XIII lists additional activities for
which the area agencies telieved they needed State agency
assistance.

Other concerns expressed by representatives of the area
agencies pertained to pooling and coordinating. The majority
of area agency officials did not believe that the State agen-
cies gave them sufficient guidance and support to perform these
functions adequately. They were dissatisfied because they
believed their State agencies needed to exhibit greater ad-
vocacy and leadership with other State and Federal agencies.
Area agency officials also believed that the State agencies
lacked the necessa.y expertise to supply adequate gunidance
and needed to provide more technical assistance, especially
detailed gquidelires.

Officials of five of the area agencies, five of the
States, and four of the HEW regions we interviewed believed
there was unnecessgary duplication of effort hetween State
and area agencies. Duplication in coordinating services,
supplying technical assistance to local grantees and nutri-
tion projects, and monitoring and evaluating were examples
most frequently cited. Some officials believed other orga-
nizations were duplicating State and area agency efforts
because they supplied some of the same services (especially
information and referral) to a target population which
included the elderly. One State agency official believed
that the responsibilities assigned to the State and area
agencies hbv title III regulations were so similar that
it was no. clear which agency had ultimate authority and,
therefor:, many responsibilities were duplicated at State
and ar~a agency levels. 1In two States, the State agency
on aging or the State department which included the State
aging agency employed individuals to coordinate existing
services at the local level. A regional official believed
this was unnecessary duplication of the area agency's coor-
dination func'ion.

About two-thirds of the HEW regional and half of the

State representatives thcught that responsibilities were
properly divided between the States and area agencies.
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Most of the State and regional officials who did not believe
that the -esponsibilities were properly divided indicated that
this division of responsibilities was not clearly defined.

One regional official indicated that it was too early to
determine the validity of delegating some responsibilities

to the area agency.

Officials in several States indicated that the division
of responsibilities hindered the State in carrying out its
responsibilities because the area agencies gquestioned its
authority to set Statewide priorities and policy and to
evaluate the area agencies. Two regions indicated that when
a council of governments was desicnated the area agency,
the State agency may not have had sufficient authority over
the area agency to carry out its responsibilities. Because
the area agencies received their funding through the councils
of governments, they had to reflect the councils' goals and
could not totally concentrate on the elderly; thus they could
not always be responsive to the State agency on aging.

Several officials indicated that the staffs of some of
the area agencies had more expertise than some State agency
staffs and, therefore, bypassed the State agency and worked
directly with AOA.

Relationship between State agencies
and HEW regional offices

Representatives of most State agencies rated their rela-
tionship with the HEW regional offices as good, two rated
their relationship as average, and one said it was poor. Both
officials who rated their relationship as average said that
there was inconsistency in the guality .f the guidance re-
ceived. The State official who had a poo. relationship with
the region stated that his State had received no technical
assistance from the region. He also believed that the region
was too compliance oriented because it stressed compliance
with regulations rather than assessing the State's progress
in meeting its goals and objectives.

Although most State officials frequently asked for re-
gional assistance, about half felt that the policy guidance
they received was only average; three States' representatives
thought they received poor policy guidance. Two of the poor
ratings were given because the regions lacked the authority
to provide sufficient guidance and had to request policy
guidante from headquarters. The third poor rating was given
because of conflicting instructions and inconsistent inter-
pretation of regulations concerning fiscal management.

38



DISSATISFACTION WITH STATE AND
ADMINISTRATION ON AGING POLICY

Officials from all the States (including the combined
State/area agency), about 90 percent of the regions, and
about 80 percent of the area agencies were dissatisfied with
the reasonableness, timing, clarity, and consistency of
State or AOA policies. Most State officials and many re-
gional and area agency representatives, including one which
had not rated policy iessuances negatively, indicated that
policy was not interpreted consistently throughout the Na-
tion. One area agency director did not respond to the
guestions on policy issuances because her efforts were con-
centrated on working with people, problems, and programs.
Therefore, she believed there was no time to read all the
policy guidelines received.

Policy was frequently described as hard to understand,
or conflicting with other AOA and HEW or State policy. Lack
of timeliness, including insufficient leadtime and unrealis-
tic deadlines, was the second most frequently mentioned proo-
lem. Several State and area agnncy officials indicated they
sometimes did not receive the applicable policy issuances
until after the required action was to have occurred.

Although several State and area agency officials indi-
cated that State and AOA policy issuances did not give suf-
ficient guidance, most of the negative comments described
such issuances as unrealistic and overly restrictive. Many
officials on aging were dissatisfied with the pelicy on
minority contractors, informaticn and referral services, di-
rect provision of services, reporting, and required services.
Several officials also believed that some directives did
not sufficiently consider local variances in the program.
The comments of aging officials concerning minority con-
tractors were discussed earlier in this chapter.

Digssatisfaction with
information and referral requirements

The Older Americans Act and HEW regulations provide for
establishing or maintaining information and referral
services by the State and area agencies in sufficient num-
bers to assure that all older persons in the State or planning
and service area have reasonably convenient access to such
services. The requlations required these services to be
in place by the end of fiscal year 1975. Where possible,
the area agencies were to use the existing information and
referral resources of the Social Security district offices
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to meet this requirement, and in all cases, the State and area
agency information and referral resources were to be closely
coordinated with the Social Security district offices.

In August 1974, AOA issued minimum standards for infor-
mation and referral services, to be met by June 30, 1975.
Part of these standards required that information and referral
services be available during normal working hours through walk=
in centers and/or by telephone. Where appropriate, thnese
services were to be staffed by bilingual personnel. If these
services received Older Americans Act funds, the names of older
persons using the service were to be removed from their records
30 days after the initial contact. This last requirement was
instituted to protect the confidentiality of information sup-
plied by older persons seeking assistance through these serv-
ices.

Officials of about one-third of the area agencies,
several States, and one HEW region were dissatisfied with
requirements for information and referral services. A
majority of the negative comments indicated that the
destruction of information and referral records after 30
days was unreasonable because these records could have
been used for followup or long-term counseling. One
State official indicated the 30-day destruction limit made
it difficult to obtain information and referral through
pooling and coordination because organizations with which
they might have shared resources wanted to keep records for
1 year. Two other officials irdicated that the information
and referral policy, in general, was too restrictive. Two
officials irdicated that there was no consensus about what
constituted reasonable access to these services. According
to one of these officialzs, some States required that staff
and telephone service be maintained at the local level, and
other States believe one Statewide toll free telephone number
would have been sufficient. A representative of one area
agency indicated it was unreasonable for the State to require
rural areas to have an 8-hour telephone information and re-
ferral service staffed with bilingual personnel because some
counties in the planning and service area only received about
$6,000 to provide these services.

. In March 1975 AOA requested further comments from the
State and area agencies on the 30-day requirement and in June
1975 revised its policy to provide a gquarterly review of rec-
ords containing personal information. If the review deter-
mines that a case is closed, the name associated with the
personal information is to be deleted. However, personal
information in an active file can be retained f-  :nger than
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3 months if a statement indicating the reason the name was
not deleted is placed in the file.

Differences of opinion about the
direct provision of services

The Older Americans Act provides that no social services
be provided directly by the State or area agency unless the
State agency determines that direct provision of a service
is necessary to assure an adequate supply of that ‘service.
The regulations further provide that except for information
ani referral services and coordination activities, the State
agency not approve direct services by an area agency unless
the area agency was providing social services before its
designation as an area agency or direct provision of a service
is necessary to assure an adequate supply of that service and
no other agency will effectively deliver such service.

over one-third of the regional, State, and area agency
officials contacted disagreed with this regulation or had
experienced some difficulty in implementing it. Several offi-
cials who agreed with the requlation added that the exception
to the prohibition against direct provision of services was
essential because in some areas, particularly rural ones, the
area agency was the only organization capable of providing
services to the elderly.

Officials of one region disagreed with the policy because
they believed a State or an area agency should not have been
allnwed to provide direct services under any circumstances;
however, all of the other officials who disaareed believed
it placed too many limitations on direct provision of
services. Several officials believed that direct provision
of services should have been allowed because that would have
resulted in more effective coordination and strengthened the
image of the aging agencies. Several other officials indi-
cated that the area agencies might have been the organiza-
tions most qualified to provide services or that directly
providing services was sometimes the most economical method,
especially if the area agency would otherwise have had to
help set up a new organization for this purpose. Represen-
tatives of two State agencies believed there should have
been an exception to allow them to provide services directly
in areas without area agencies and officials of two area
agencies believed that they, not the State agency, should
have determined if the area agency qualified for the excep-
tion. One State and one regional representative believed
the State should have been allowed to provide information
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and referral on a statewide basis instead of having had the
individual area agencies provide this service.

AOA views the exceptions to the prohibitions against
direct service delivery as an immediate short-term measure
to be applied if local agencies, other than the area agency,
have not developed the capacity to provide the needed serv-
ices. However, the policy of one State was that all of its
area agencies directly provide certain linkage services,
including information and referral, and transportation.
This State had designated the area agencies as the single
local agency to develop an integrated and comprehensive
coordinated system of services for the elderly supported
by the social services titles of the Social Security Act,
titles III and VII of the Older Americans Act, and signifi-
cant amcunts of State and local funding. According to
an official of this State, certain key services were essen-
tial to the development of this integrated system and di-
rect provision of these services by the area agencies was
consistent with the pattern of developing an integrated
plan for the elderly. The State's decision that all area
agencies would have provided some services directly was
influenced by the fact that the area agencies in this State
were part of local governments which had a long history of
directly providing services tc the elderly. Also, the State
did not believe it could delegate its legal responsibility
to nonprofit organizations.

An official of one area agency in this State believed
the area agencies should have directly provided services
when possible, and representatives of two other area agen-
cies believed they should have used existing services.

Several State and area agency officials had difficulty
in implementing the direct service regulation. Some offi-
cials believed direct services were prohibited even if a
service was needed and no other agency could provide the
service. Other officials indicated that this regulation
was not applied consistently by all State and area agen-
cies.

Several officials indicated there was some confusion
concerning which agencies were subject to the ‘prohibition
against direct services. An official of one area agency,
which was part of a city government, indicated the State
agency had not determined if the prohibition applied only
to the single crganizational unit acting as the area agency,
to all units of the department in which the area agency was
located, or to the entire city government. AOA policy permits
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an area agency to contract for services with either regional
units of the State agency on aging or with other State agen-
cies. However, where there is no area agency, the State
agency must meet the exception clause if it or one of its
local offices wants to provide direct services. However,
one State agency on aging had failed to rule consistently

on allowing an area agency to contract with a local office
of the State social services department. The director of

a Stete agency on aging, which was part of a State human
resources department, believed it and all other subdivisions
of the human resources department were prohibited frcm being
titles III and VII service providers.

Dissatisfaction with
reporting requirements

At the time of our study AOA was starting to implement
a new program reporting system for both titles III and VII.
This quarterly report included the following title III in-
formation: State agency'’s progress in meeting certain na-
tional and State objectives, estimated number of people
receiving various aging services, and State and area agency
staffing and pooling of other resources. Before implementa-
tion of the combined titles III and VII reporting system,
the title III program reporting system consisted of weekly
(later changad to monthly) phone calls by the State agencies
to the HEW regional offices. These verbal reports conveyed
information on State and area agency staffing, number of area
agencies, total title III funding for various categories of
area agency services, status of the State plan, percent of
the State's elderly population living in areas with area
plans, and the number and cost of projects in areas without
area plans. The regional officials were required to convey
this data to AOA for the preparation of a national summary.
In accordance with standard Federal grant administration
procedures, the State acencies also had to submit financial
reports at least quarterly.

The rumber of fiscal and program reports which the areca
agencies were required to prepare varied from State to State.
For exanple, some States required monthly reports of area
agenciecs and other States required quarterly reports. State
and area agency officials also had to respond to sporadic
but frequent special requesi.: by AOA and the States for
survey material, statistics, and other information celated
to elderly programs,

About half of the State and one-third of the area agency
officials we interviewed were dissatisfied with the reporting
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requirements. The major reasons were that the reports were
too detailed and time consuming to prepare and did not con-
tain the type of information the State and area agencies
needed or could use to manage their aging programs. A
number of HEW regional, State, and area agency officials

had problems with the special request reports. Usually,
these special requests had unrealistically short target dates,
especially since the data requested was not always related
to functions controlled by the area agency. Two officials
guestioned the validity of data gathered under such circus-—
tances; two others indicated that the regional offices ana
States passed on these requests to the State and area agen-—
cies, respectively, even though they had access to the re-
quired information.

Another problem with reporting policy was the lack of
formal feedback. Although the regions or AOA headquatters
sometimes summarized the results of a particular report,
systematic feedback did not normally occur. Nevertheless,
several State officials indicated that the field represen-~
tatives provided feedback when they visited the area agen-
cies.

Required services hindered
Tocal planning

One of the objectives of the 1973 amendments is to
insure that the planning and operation of comprehensive
programs for the aging are undertaken as a partnership of
older citizens, community agencies, and State and local
governments, with appropriate assistance from the Federal
Government. The area agencies are to (1) determine the need
for social services in the planning and service area, (2)
evaluate the effectiveness of the use of resources in meet-
ing that need, and (3) enter into agreements with service
rroviders to meet such needs. However, the act also provides
that the area agency consider priorities established by the
Commissioner on Aging, AOA, when initiating, expanding, or
improving services in the planning and service area. There-
fore, the Commissioner established nationwide priority
services--transportation, information and referral, out-
reach, and escort.

Although HEW regulations do not require that Federal
funds authorized by title III be used to provide these
priority services, standard provisions developed by AOA
and included in all area plans indicate that area agencies
are to make social services more accessible to older per-
sons by developing and supporting these four services.

Some States mandated that the priority services be provided
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before other services can receive title III funds; other
States allowed area agencies to determine which services
they would fund.

A number of State and area agency officials complained
that meeting these national priorities prevented the area
agencies from providing other services they “elieved were
most needed by the elderly. About one-third of the area
agencies specified that the national priorities were not
consistent with local needs. Four States also indicated
that national priorities were restrictive and priorities
should be established at the State or local level.

Several offcials believed that some AOA policy did
not sufficiently consider variations among different State
and area agencies. Officials in two area agencies indicated
that not all pclicy was applicabe to rural areas and one
State official indicated that most policy directives as-
sumed that all area agencies had simiiar size staffs and
could have met the same requirements. Two State officials
indicated that some policy was difficult to implement
because it was inconsistent with local regulations. Other
officials believed AOA policy was written without practical
consideration of costs and other implementation problems.
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The Honorable Elmer B. Staats
Comptroller General

General Accounting Office

441 G Street, N.W,
Washington, D.C. 20548

Dear Mr. Staats:

Next year the Congress will consider extension of the Older Americans
Act.

It is imparative *hat we have as much information as possible on the
impleme.tation of a ka2y provision of the Older Americans Comprehensive
Services Amendments of 1973.

We are referring to the establishment of area agancies on aging under
Title III.

We realize that many of the A.A.A.'s have been in operation for a
comparatively limited time, and that many have not yet even been organized.

Nevertheless, we feel that the Congress should have the benefit of a
Government Accounting Office survey over the next few months.

Dr. Arthur Flemming, Commissioner of the Administration on Aging, has
been informed that we would request this GAO inquiry and report. He will
assign staff to work with Committee and Subcommittee staff and GAO staff
in planning the survey.

Accordingly, your office will soon be contacted to arrange for a date
for a preliminary meetin3. Our tentative description of possible goals
for the GAO inquiry is as follows:

I. INFORMATION FROM A.0.A.
A. Number of A.A.A.s and degree of progress
B. Range of funding icvels

C. Types of P.S5.A.8 (sponsorship and geographic design)
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The Honorable Elmer B. Staats -2- September 30, 1975

II.

I1I.

staff

D. A.0.A. plans (if any) for changes in legislation

E. All A.0.A. announcements and directives relating to state and
A.A.A. policies

INFORMATION FROM SITE INTERVIEWS WITH SELECTED A.A.A.s (urban and rural)
AND STATE AGENCIES ON AGING

A. Qd;ctions about state or A.0.A. directives

B. Ability to perform basic responsibility: coordinate existing
services and develop new ones where necvded

C. Major use of funds provided, and how well that use complies with
the intent of law and the directives of A.0.A.

D. Number of staff and evaluation of ability to meet workload.
E. Suggestions for change in law

F. Relationship with H.E.W. regional office

G. Relationship between Title VII and Title III

INFORMATION FROM G.A.O.

A. Summary of earlier finding on A.0.A. operations

B. Iuformatiocn on whether any other Federal agency has a strategy
similar to that of A.0.A. on A.A.A.8

We realize that any such survey and report will entail a great deal of
work and time. But we feel that the effort must be made in order to

give the Congress essential data on which to base informed judgements.

VoK

Frank Clarch ohn Brademas as F. Eagleton ;
Chairman elect Education Subcommittee on the Aging
Committee or Aging —”  Subcommittee Labor and Public Welfare
Education and Labor Committee
Conmittee

We envision having the report by April 15 at the latest.

i,/um /_éw%

With wishes,
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TYPES OF ORGANIZATIONS

APPENDIX II

DESIGNATED AS AREA AGENCIES (note a)

Type of organization

Councils of governments

City governments

County governments

Private agencies

Other public agencies

Manpower planning councils
Comprehensive health planning agencies
Community action agencies

Economic development districts
Combination of one or more of the above
Not stated

Total

Number of
area agencies

74
10
105
64
19

| =
ONDAN

W
w
[+,

I3

a/Based on profiles of 336 area agencies prepared by the
State age:cies on aging during the summer of 1974,
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APPENDIX III

LOCATIONS VISITED DURING THE STUDY

HEW regional offices

Region
Region
Region

Region
Region
Region
Region
Region

Regicn

I
II
III

Iv
\'
VI
VIII
IX

X

Boston, Mass.
New York, N.Y.
Philadelphia,
Pa.
Atlanta, Ga.
Chicago, Ill.
Dallas, Tex.
Denver, Colo.
San Francisco;
Calif.
Seattle, Wash.

State agencies on aging

Combined State/area agency

Arizona
California
Colorado
Florida
Georgia
Idaho
Illinois
Indiana
Michigan
Minnesota
New Jersey
New Mexico
Ohio
Pennsylvania
South Caroline

Rhode Island

Area agencies on aging

Tucson, Ariz.

Los Angeles, Calif.

Sacramento, Calif.
San Diego, Calif.
Durango, Colo.
Pueblo, Colo.
Miami, Fla.
Winter Park, Fla.
Atlanta, Ga.
Gainesville, Ga.
Pocatello, Idaho
Chicago, Il1l.

Mt. Carmel, I11.
Terre Haute, Ind.
Vincennes, Ind.
Escanaba, Mich.
Flint, Mich.
Duluth, Minn.

St. Paul, Minn.
Oaklyn, N.J.
Albuquerque, N.M.
Cleveland, Ohio
Columbus, Ohio
Doylestown, Pa.
Honesdale, Pa.
Pittsburgh, Pa.
Greenville, S.C.
Rock Hill, Ss.C.
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NUMBER O AREA -AGENCIES

PERFORMING " EACH FUNCTION- (note-a)

Under grant Not
Function Directly or contract perfor.ied
Leadership and i
advocacy 27 2 -
Determine needs 25 4 -
Inventory resources 24 4 1
Establish objectives 28 1 -
Plan 28 1 -
Develop a plan to:
Coordinate exist-
ing services b/26 b/3 1
Pool untapped - -
resources 26 2 1
Evaluate 24 1 4
Conduct public hear-
ings 22 - 7
Collect and dis~
seminate informa-
tion on needs 27 1 1
Provide technical
assistance 27 1 ]
Arrange for legal
services 9 3 17
Arrange for child
care work
opportunities 6 2 21
Establish advisory
councils 28 - 1
Solicit views of
recipients 27 1 1

Total number of functions performed by each area agency

Number of functions Number of area agencies
performed citing this number

14
13
12 1
11
9
8

NN WOoOYWUD

a/Based only on area agency responses.

b/One area agency coordinated both directly and under a grant.
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%xﬁPENDIX VII APPENDIX VII

MAJOR FACTORS HINDERING COORDINATION

Number of
Nuiber of Number of 29 area
9 regional 15 State agency
officials officials officials
citing citing citing
Factor factor factor factor

Poor communica- 1 3 ' 7

tion

Small, inexperi- 8 9 11

enced or un- ‘

qualified staff

Limited knowledge 4 4 17

of resources and

other programs

Poor relaticnship 6 10 13

with, or limited

support from, gov-

ernment and private

agencies

Organizational 6 7 12

problems, lack

of authority

and visibility

Conflicting or 4 7 11

unclear policy and

goals within the

title III program

and among other

programs

Limited funding 3 4 5

Reluctance to 5 9 13

relinquish program

auchority

Need for formal 2 6 2

agreem2nts between

agencies
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SOURCES OF NON 'RAL MATCHING FUNDS

FOR EACH AREA AGENCY STUDIED (note a)

Percent of match to
total budget (note b)

Area Form of match
agenc Source of match Cash In-kind Total
I State government - - -
Local governments 6 - 6
Private organizations 1 15 22
Total 13 15 28
II State government - - -
Local governments 46 - 46
Private organizations = = =
Total 46 - 22
III State government 1 - 1
Local governments 8 1 9
Private organizations = = =
Total 9 1 10
IV S+ate government - - -
Local governments 2 9 11
Private organizations = = =
Total 2 9 11
\'4 State governm "t - - - -
Local governments 6 10 16
Private organizations = - =
Total 6 10 16
VI State government - - -~
Local governments 26 2 28
Private organizations - = -
Total 26 2 28
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APPENDIX IX

Area

agency
VII

VIII

IX

X1

XII

XI1I

Source of match

State government

Local governments

Private organizations
Total

State government

Local governments

Private organizations
Total

State government

Local governments

Private organizations
Total

State government

Local c¢overnments

Private organizations
Total

State government

Local governments

Private organizations
Total

State government

Local governments

Private organizations
Total

State government

Local governments

Private organizations

Total
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Percent of match to
total budget (note b)

Form of match

Cash 1In-kind Total
12 4 16
_3 = 3
17 4 21

- 3 3
17 7 24
3 1 _4
20 11 31
9 - 9
= 16 16
9 16 25
- 7 7
= 2 2
= A 9
- 15 15
— _l. d
= 16 16
39 15 54
39 15 54
14 8 22
7 11 18

19 40

lN
(]

i
l



APFENDIX IX

Area

agency
XIV

XV

XVI

XVII

XVIII

XIX

XX

Scurce of match

State government

Local governments

Priva 2 organizations
Total

Stace government

Local governments

F.ivate organizations
Total

State government

Local governments
Private organizations

Total
State government
Local governments
Irivate organizations
Total
State government
Local governments
Private organizations
Total
State government
l.ocal governmnents
Private organizations
Total
State government
Local governmente
Private orvanizations

Total
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Percent of matech to
__total kudget (rote b)
Form of m.atch

Cash In-~kind Total
7 - 7
= 32 3
7 5 12
ey - ==
(c)

. —_ 15
7 - 7
= 8 _8
A 15
48 - 48
5 8 13
_4 16 20
37 24 8L
(d) 8

3

_ R ¥ % -1—7
3 - 3
3 27
& 24 30

(c)
33

I
H

l
I



APPENDIX IX

Area

agency

XXI

XXII

XXIII

XXIV

XXV

XXVI

Source of natch

State government
Local governments
Private organizations

Total
State goverument
Local governments
Private organiz-tions
Total
State government
Local governments
Private organizations
Total
State government
Local governments
Private organizations
Total
State government
Local governments
Private organizations
Total
State government
Local governments

Private organizations

Total
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Percent of match to

total budget (note b)
Form of match

Cash ~ In-kind Total
29 10 39
Less Less
than than
A1 — 1
29+ 10 39+
- 13 13
el 15 15
ol 28 28
1 3 4
= 10 19
1 13 14
(e) 3
— - 17
— — 20
Less
-than
(e) 1
14
— —_ 2
— — 16+
3 - 3
Less
than
17 1 17+
19 6 25
39 s+ a5+



APPENDIX IX APPENDIX IX

Percent of match to
total budget (note b)

Area Form of match
agency Source of match Cash In-kind Total
XXVII State government

Local governments (c)

Private organizations

Total . . ;g

XXVIII State government 9 - 9
beivate organizations /2% - 24

Total ég = ;2

a/One area agency is not included in this schedule because
it was unable to supply complete budgetary data.

b/Excluding other resources.
c/No breakouts available; only total non-Federal match.

Q/No sreakouts of cash or in-kind; also State and local
figures combined.

g/Only total available not broken down between cash and

f/Local government and private organization figures are
combined--no breakout available.
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APPENDIX X APPENDIX X

OPINIONS OF REPRESENTATIVES OF LOCAL GOVERNMENTS,

SERVICE PROVIDERS, AND PLANNING ORGANIZATIONS

ABOUT AREA AGENCTES (rote a)

Program is

Did not good., No :
Are2 Type of evaluate problems Identifiec Summairy
agency organization program mentioned problems of pioblenms
1 Service X
Service X
Planning X
I1 ?lanning X State agency, not area
Planning X agency, determined what
Planning X services were offered and
who offered them.

III Planning X Coordination —erformed

Service X by service providers, not
area agency. Area agency
was carrying out old model
project instead of imple-
menting new concept.

v Planning X Area agency had “turf
fight" with another area
agency and therefore was
cautious about coordina-
tion with other planning
bodies.

v Service X Area agency concept will

Parent organi- X fail because of lack of
zation of func'ng. Area agencies in
area agency general were ineffective

Planning X because in some areas its

Local govern- grant had been taken
ment X from one organizaticn and

Advisory X given to another. Local
council organizations therefore

viewed area agencies as
temporary and haz not
wanted to coordinate with
them. If the area agency
had been a public oraniza-
tion instead of a private
one, it would have been
more accountable to the
public and there would have
been less potential for
duplicating services.

VI Local government X Area agency concentrated on

Service X providing services and did

Planning X not emphasize planning and

coordination. It developed
new services and advisory
groups instead of using a2x-
isting ones.
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APPENDIX X APPENDIX X

Program is
Did not good. No

Area Type of evaluate prchlems Identified Summary
agency organization program mentioned problems of problems

Failure to coordinate with
service providers resulted
in incorrect information in
area plan about existing
services for the

elderly. Last minute dead-
lines prevented local
government from commenting
on area plan before its ap-
proval. Senior citizens
did not know about the area
agency.

"2 81 Local government X Not needed in rural area.
Did not help to prcvide
services; may actually have
hurt because senior center
staffs spent too much time
meeting area agency re-~
quirements instead of serv-
ing the elderly. Local
people did not like to give
the area agency control of
projects they had worked
hard to develop. Advisory
councils members wanted to
favor their own locality
instead of working for good
of area agency. The area
agency director encouraged
this division. Three-year
funding limit is unreal-

istic.
VIII Service X
Local govern- X
ment
IX Service X Did not look to area agency
Service X for leadership in serving
elderly. No change in wel-
fare of elderly since area
agency was established.
City where area agency was
located received better
elderly services than rest
of the planning and service
area.
X Planning X
X1 Planning X Area agency served
Local govern- X only the city in
ment which it was located,

"planning without
representation”

for rest of planning
and service area
because having a repre-~
sentative on advisory
council was not the
same as formulating
policy. Area agency
did not receive
sufficient funding.
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APPENDIX X

Area
agency

Tywe of
orgs :ation

Did not
evaluate
program

Program is
good. No
problems
mentioned

Identified
problems

XII

XIII

XIv

pAY

XvV1

XVII

XVIII

XIX

XX

XX1

XXII

a/Comments were obtained

Local -
ment
Planning

ern=-

Local govern-
ment
Planning

Planning
Local govern-
ment

Planning
Local govern-
ment

Planning
Service

Planning
Service
Service

Local govern=-
ment

Service

Local govern-
ment

Local govern-~
ment
Flanning

Service

Local govern-
ment

Planning

Service
Planning

Planning

X

APPENDIX X

Summary

of problems

State duplicated area
agency efforts by having
regional coordinators.

Rural area shouuld have re-
ceived a prorated share of
funding.

As part of the council of
gqovernments the area agency
did not actually imple-
ment programs. This made
it difficult to act as an
advocate.

Federal support must con-
tinue. Local programs will
not become self-supporting.

Insufficient Federal fund-
ing. Federal funding must
continue because local
government can't support
program. Unreasonable
amount of paperwork and
administration at service
level. Area agency
grantee had doubled staff
during 3-year period hut
actually served fewer
people.

Tnsufficient funding.
Programs must receive title
11l funding for more than
J-years.

Insufficient funding.

Difficult tv administer a
program supported by both
title III funds and funds
from a program with dif-
ferent client eligibility
requirements.

Insufficient funding,

Duplication of information
and referral services.

concerning 22 of the 29 area agencies included in the study.
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APPENDIX XI APPENDIX XI

MAJOR PROBLEMS OF STATES AND AREA AGENCIES

IN IMPLEMENTING THE AREA AGENCY CONCEPT

Number of Number of Number of
15 State 9 regional 9 regional
officials officials officials
citing citing citing
problem problem problem
for area for area for
Problems agencies agencies States
Staffing (lack of 8 6 8
trained personnel
and funds to pay
for additional or
better qualified
personnel)
Lack of funds for 9 5 5
administration and
implementation
Transition problems, 6 5 5
lack of experience,
and understanding of
role
Reluctance to relinquish - 5 1
program authority and
political conflicts
Lack of authority, lack 6 6 4
of support from the
State and local community
Unsatisfactory State 4 3 6
and/or AOA policy
guidance
Attempting to do too 2 1 2

much in short time
period (all 14 func-
tions, implement
titles III and VII
programs at same time,
and develop State and
area agencies programs
at same time)
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APPENDIX XII

SOURCES OF INFORMATION ON AGiING FUNDS

Source

A-95 review agencies, councils
of governments, other planning
‘bodies

State offices on aging

Area agencies and nutrition
projects

"Congressional Record," congres-
sional newsletters, and contacts
with congressmen or State lobbyists

Local governments
Service providers

Other State departments or local
organizations

Special staff assigned to this
function

Advisory councils and other
advocates for the elderly

Information memos, program
instructions, "Aging Magazine,"
and other HEW publications

Newsletters from funding sources
and trade publications, such as the
"Grantsmanship News," "Leisure
Information Service," "United Way
Bulletin," "U.S. Commerce Business
Daily," "Ford Foundation Magazine,"

and "Senior Advocate"
Public news media
"Federal Register"

Contacts with HEW regional office

Number »f 29 area
agency officials
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citing each
source

13

11

APPENDIX XII

Number of 15 State
officials citing
each_source

5
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APPENDIX XIII APPENDIX XIII

AREA AGENCY RECOMMENDATIONS

FOR_GREATER STATE_AGENCY ASSISTANCE

Number of
28 area agency
officials citing

Activity activity (note a)
Better coordination with Federal and other State 11

agencies, includinj actions to improve coordina-
tion at the local level

Additional technical assistance, especially in 9
areas of information and referral, transporta-

tion, coordination, monitoring, and fiscal

managenent

Interpret Federal guidelines consistently, 8
develop title III manual, and
develop basic policy

Training and funds for external training 8
Legislative advorcacy 6
Assistance in obtaining funds (especially for 6
administration)

Additional area agency participation in develop- 4
ing State plan and State agency policy

Develop statewide data base and develop and 4
Aisseminate information on needs of elderly

Develop uniform reporting procedures 4
Promote research on elderly by (1) developing 3

information on new research resource, (2)
develoning and disseminating research statistics,
and (3) developing research centers

Provide information on other elderly programs, 4
help area agencies become grantees for these

prograns, and notify area agencies of programs in

thelr areas which could assist the elderly

Disseminate information on activities of other 2
area agencies

a/The combined State/area agency does not have a State/area relationship and
T is not included in this table.
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