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Executive Summary  
This report presents the findings from a comprehensive planning effort to redesign the mental health care 

system in Milwaukee County, conducted by Human Services Research Institute in partnership with the Public 

Policy Forum and the Technical Assistance Collaborative, Inc. 

The project was initiated in October 2008 by the Milwaukee Health Care Partnership, the Medical Society of 

Milwaukee County, and the Milwaukee County Behavioral Health Division.  Other stakeholders were added 

during the early stages of the project, including the Wisconsin Department of Health Services, the Medical 

College of Wisconsin, the Greater Milwaukee Foundation, the Faye McBeath Foundation, Disability Rights 

Wisconsin, Rogers Memorial Hospital, the Milwaukee Mental Health Task Force, and several other members of 

the provider, payer and civic communities.  

1. Background and Approach  
The challenges facing the mental health care delivery system in Milwaukee County have been widely discussed 

at various forums and meetings involving advocates, administrators, consumers and providers. Several of the 

issues have also been covered by the local news media. To address these issues and challenges, key public and 

private stakeholders initiated the development of a planning process aimed at redesigning the mental health 

care delivery and financing system in Milwaukee County. 

Guiding Principles  

An initial step in the project was to convene stakeholders including individuals from consumer and advocacy 

communities, mental health providers, system administrators, county and state officials, and individuals 

representing private health care organizations to define the following guiding principles: 

Principle 1: The system should be recovery-oriented and consumer-centered 

Principle 2: The use of community-based services should be encouraged 

Principle 3: Mental health system capacity should be developed 

Principle 4: Improve the quality of services delivered 

Principle 5: Systems that interact with persons with mental illness should be coordinated and integrated 

Principle 6: Disparities in service delivery and outcomes should be eliminated 

Principle 7: There should be a focus on community and public health 

These principles have guided each step of the planning process and should ultimately inform the 

implementation of the redesign recommendations. 

Data Sources 

This project used an encompassing data-driven approach that examined services needed and received and 

reasons for differences, access and quality of services, service utilization and outcomes. The approach involved 

obtaining information from diverse stakeholders including consumers, providers, family members, and 

advocates using various methodologies. The project team collected data from each of the data sources outlined 

below. 

¶ Community Meetings: In collaboration with the advisory group, the project team convened three 

community meetings to solicit feedback on the redesign project. 
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¶ Key Informant Interviews and Group Meetings: The project team conducted interviews and 

otherwise obtained input from more than 50 people and organizations over the period of June 2009 

to March 2010. 

¶ Service Planning and Evaluation Surveys: The project team implemented a series of surveys to 

obtain information about service needs, quality and access of services, and reasons for service 

disparity. Case managers, physicians, inpatient discharge planners, and consumers were surveyed. 

¶ Health System Administrator Surveys: The project team implemented a survey to better understand 

the role and capacity of the public and private health systems from the perspective of system 

administrators. 

¶ Service Utilization and Outcome Data: To understand the rates of service utilization and the ways in 

which individuals move in and out of the mental health service system in Milwaukee County, the 

project team analyzed both state and county-level administrative data. 

2. Findings and Themes  
The project team collected and analyzed data from the multiple sources outlined above and found that five key 

issues and themes emerged. 

Consumer Refusals 

Multiple data sources showed that consumers in Milwaukee County are refusing services at a very high rate. The 

analysis suggests that consumers are refusing services for a number of reasons, including a desire for more 

shared or independent decision-making and a need for more education regarding available services.  The 

extremely high number of involuntary commitments to the system also may explain the high rate of refusals. 

Opportunities to Increase and Expand Community -Based Services 

Our analysis found that very few individuals are receiving an adequate amount of community-based services, 

including outpatient care. Accessibility issues included limited service capacity and issues with insurance. Taken 

together, the data suggests the need for a re-evaluation of the structure and amounts of community-based 

services, including outpatient and case management services. 

Peer-Operated and Peer Support Services  

Analysis of the data demonstrated that it will be important to further develop peer-operated and peer support 

services in the mental health system in Milwaukee County. The data suggest a need for the expansion of peer-

operated services as well as for consumer and provider education regarding the benefits of these services. 

Use of Crisis Services 

Milwaukee County consumers are receiving crisis services more often than any other services, and the 

frequency of emergency detentions are a major challenge for all system stakeholders. Some key informants 

expressed a hope for greater availability of crisis prevention and crisis alternative services such as drop-in 

centers, crisis phone lines, and crisis respite. 

Inpatient Service Capacity  

Stakeholders at all levels are similarly concerned about the efficiency and accessibility of inpatient care in the 

County. Our analysis found that while there is sufficient inpatient capacity, there is a need to reorganize care so 

that the existing beds are used more efficiently. 
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3. Recommendations  
Based on the above analyses, the system redesign project team has developed a set of recommendations for 

moving forward. It is critical that system stakeholders pay ongoing attention to the sequencing and inter-related 

nature of the interventions. Although the recommendations below are presented as a list, they should by no 

means be implemented sequentially. Rather, as shown in the diagram below, the recommendations should be 

implemented concurrently, with special attention paid to the ways the success of certain interventions hinges 

on the implementation of others. 

 

 

 

 

Recommendation 1: Downsize and redistribu te inpatient capacity.  

Downsizing inpatient capacity, reallocating resources devoted to acute inpatient care, and using the remaining 

capacity in a more efficient manner will better serve the County. Specific recommendations include: 

1.1 Gradually reduce inpatient units at the current BHD complex. 

1.2 Work with the State and the County Department of Health and Human Services to develop and 

implement a plan to phase down the 72-bed Hilltop facility, which serves individuals with a dual 

diagnosis of developmental disability and mental illness. 

Recommendation 2: Involve private health systems in a more active role.  

Outsourcing acute inpatient care to private health systems provides an opportunity for the BHD to shift 

resources away from inpatient care to more appropriate outpatient or community-based care. Specific 

recommendations for this area include: 

Enhance 
community-

based services

Reduce 
Emergency 
Detentions

Downsize 
inpatient

Enhance MIS, 
QI, data
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2.1 Outsource additional BHD inpatient bed capacity to the private health systems.   

2.2 Private health systems should continue with their plans to expand capacity by hiring more psychiatrists 

and other mental health professionals, where possible. 

2.3 To provide clinically appropriate care, private providers will need to adjust culture and build clinical 

capacity to treat persons with more severe psychiatric symptoms and complex psychosocial needs.   

Recommendation 3: Reorganize crisis services and expand alternatives.  

Crisis services are often the first point of entry for the Milwaukee County mental health system. Reorganizing 

and expanding crisis services will create more access to services for people who need them in a more timely 

fashion, which will in turn reduce the need for costly inpatient care. Specific recommendations for this area 

include: 

3.1 Shift crisis services to a more central location. 

3.2 Develop and expand alternative crisis services. 

Recommendation 4: Reduce emergency detentions.  

Emergency detentions must be reduced to appropriately serve Milwaukee County residents and decrease the 

need for inpatient care. The specific recommendation for this area is: 

4.1 Enhance emergency provider and law enforcement trainings. 

Recommendation 5: Reorganize and expand community -based services. 

Community-based services, including outpatient care, are a critical aspect of supporting individuals to live 

independently in the community. The data for this project consistently showed that improvements are needed 

in the quantity and availability of community-based services in Milwaukee County. Specific recommendations 

include: 

5.1 Continue working with the State to secure funding for Community Recovery Services under the 1915(i) 

State Plan Option. 

5.2 Shift resources from inpatient to community-based services. 

5.3 Explore partnerships with FQHCs and approaches to integrating care. 

5.4 Expand evidence-based practices. 

5.5 Adopt alternative case management models. 

5.6 Improve discharge planning from acute inpatient stays.   

5.7 Use benefits counseling to ensure maximum revenue to fund services.  

5.8 Substitute some traditional treatments with alternative options for outpatient care. 

Recommendation 6: Promote a recovery -oriented system through person -centered approaches and 

peer supports.  

The Milwaukee County mental health system will benefit from a shift towards a stronger recovery orientation at 

every level of service delivery. Specific recommendations in this area include: 

6.1 Employ the use of motivational and person-centered approaches system wide. 

6.2 Increase consumer education about recovery-oriented and community-based services. 

6.3 Expand peer support and consumer-operated services.   
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Recommendation 7: Enhance and emphasize housing supports.  

Access to safe, adequate, and affordable housing is a critical element in supporting individuals to live 

independently in their communities. While considerable progress has been made in this area during the past 

three years, there are a number of areas on which the County can focus to improve its housing services and 

address the needs of homeless individuals in the system. Specific recommendations include: 

7.1 Re-allocate resources being used for group homes. 

7.2 Expand permanent supportive housing. 

7.3 Establish a full and active partnership with the homeless service system. 

Recommendation 8: Ensure cultural competency.  

The growing diversity of the Milwaukee population necessitates changes in the approach to delivering effective 

mental health services. Specific recommendations include: 

8.1 Enhance overall commitment to cultural competence. 

8.2 Identify cultural, language, and service needs. 

8.3 Ensure effective communication with individuals with limited English proficiency. 

8.4 Implement training in cultural issues and culturally and linguistically appropriate service delivery. 

8.5 Conduct initial and ongoing organizational self-assessments of cultural competence and include them in 

quality improvement initiatives. 

8.6 Involve communities and consumers in enhancing the cultural competency of the system.   

Recommendation 9: Ensure trauma -informed care  (TIC). 

It is critical that any mental health system redesign effort take into account the importance of delivering care 

that is trauma-informed. Specific recommendations include:  

9.1 Commit to a TIC organizational mission and dedicate resources to support it.  

9.2 Conduct universal screening for trauma for all individuals. 

9.3 Incorporate values and approaches focused on safety and prevention for individuals served by the 

system and staff.  

9.4 Create strength-based environments and practices that allow for individual empowerment. 

9.5 Provide ongoing TIC staff training and education 

9.6 Improve and target staff hiring practices for TIC.  

9.7 Update policies and procedures to reflect new TIC mission.   

Recommendation 10: Enhance quality assessment and improvement  programs.  

This report recommends that existing quality improvement efforts be expanded and enhanced to create a 

comprehensive, system-wide quality assurance program. Specific recommendations include: 

10.1 Develop a coordinated QI process. 

10.2 Select a set of performance and outcome indicators and goals for the system. 

10.3 Make changes to management information systems to collect and report common data elements. 

 

Because of the multi-faceted and interconnected nature of the above recommendations, the project team 

recommends that County and other system administrators work to develop a comprehensive implementation 

plan for moving forward. Specific recommendations include: 
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¶ Re-convene system stakeholders. 

¶ Form oversight steering committee. 

¶ Establish work groups to address common themes identified in this report. 

¶ Ensure full and active inclusion of consumer groups in all phases of implementation. 
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Introduction  
This report presents the findings from Phase 2 of a planning effort to redesign the mental health care delivery 

and financing system in Milwaukee County, conducted by Human Services Research Institute (HSRI) in 

partnership with the Public Policy Forum (PPF) and the Technical Assistance Collaborative, Inc. (TAC). 

1. Structure of This Report  
This report begins with a discussion of background information relevant to the system redesign project, 

including the impetus for and first phase of the redesign project, key organizations and stakeholder groups, and 

local and national initiatives currently underway. Next, the report outlines the approach of this phase of the 

redesign project, including information about the development and use of guiding principles, descriptions of the 

numerous data sources, and a discussion of the survey instruments and methodology used in collecting data and 

conducting analyses. The report then presents findings organized by data source followed by an identification of 

issues and themes that emerged from the data. Based on the findings and key themes, the report offers a series 

of recommendations for moving forward. These recommendations are accompanied by a series of short and 

long-term action steps to be taken at both the state and county levels. 

2. Planning Effort: Phase One  
The challenges facing the mental health care delivery system in Milwaukee County have been widely discussed 

at various forums and meetings involving advocates, administrators, consumers and providers. Several of the 

issues have also been covered by the local news media. To address these issues and challenges, several key 

public and private stakeholders expressed interest in developing a planning process aimed at redesigning the 

mental health care delivery and financing system. In October 2008, the Milwaukee Health Care Partnership, the 

Medical Society of Milwaukee County, the Faye McBeath Foundation and the Greater Milwaukee Foundation 

agreed to fund a proposal developed by the PPF to conduct Phase 1 planning for this effort. That proposal was 

designed to lay the groundwork for a comprehensive system improvement effort by exploring how other states 

and counties have undertaken similar system transformation efforts, and by developing a detailed proposal for a 

comprehensive planning effort in Milwaukee County.  

The Phase 1 effort generated the following problem statement, which established the fundamental purpose of 

the system redesign project: 

The publƛŎ ŀƴŘ ǇǊƛǾŀǘŜ ƳŜƴǘŀƭ ƘŜŀƭǘƘ άǎȅǎǘŜƳέ ƛƴ aƛƭǿŀǳƪŜŜ /ƻǳƴǘȅ ǎǳŦŦŜǊǎ ŦǊƻƳ ƭŀŎƪ ƻŦ ŎŀǇŀŎƛǘȅΣ 

synchronization, resources and appropriate alignment of provider-based incentives. In fact, what ideally 

should be a system based on principles of access, quality, recovery and accountability (as defined by use 

of evidence-based practices and measurement of outcomes) actually is a largely uncoordinated set of 

public and private sector programs and services based primarily on statutory and regulatory 

requirements and obligations. In terms of capacity, it is unclear to what extent challenges in this area 

stem from too few inpatient and crisis beds and facilities, or inadequate, poorly coordinated and/or 

insufficient community-based clinical treatment and support services. A community-wide planning effort 

is needed to analyze this overall problem and determine what types of system-wide, sustainable 

improvements, policy reforms and funding/reimbursement initiatives are necessary to transform the 
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system by ensuring sufficient provider capacity and improved coverage, access and outcomes for adults 

seeking and needing mental health care and treatment in Milwaukee County. 

3. Planning Effort: Phase Two  
Phase two of the system redesign project began in June 2009. Phase 2 involved conducting a systematic review 

of the mental health services issues facing Milwaukee County, leading to priorities and resource allocations in an 

attempt to improve consumer outcomes. 

Goal of the Project  

Driven by the problem statement, the aim of the redesign project is to create a 21st century mental health 

system driven by quality and scientific merit, financed through appropriate alignment of provider-based 

incentives, efficient in coordinating service provisions with multiple agencies that interact with consumers, and 

focused on outcomes leading to recovery with minimized barriers to access.   

Scope of Work 

The scope of this project is limited primarily to the adult mental health delivery system, as opposed to both the 

mental health and Alcohol and Other Drug Abuse (AODA) systems. It is designed to address systemic issues 

involving service access and delivery, while specifically excluding consideration of treatment philosophies and 

frameworks/specifics of clinical practice. Its focus is the non-elderly adult population, with a particular focus on 

low-income uninsured individuals and individuals served by government programs. Although services for people 

with developmental disabilities and substance use disorders are outside the scope of the report, these areas are 

touched on in brief because of important linkages and impacts for people with mental illness that both are in 

need of further analysis and integration. The primary emphasis of the project is on health care and support 

services capacity and access issues (inpatient, crisis/emergency, community-based and consumer-run/led 

services). 

Participating O rganizations  

A review of other planning efforts and consideration of project goals led to the decision to retain a national 

consultant with technical expertise in mental health system design to lead the project. HSRI was chosen for this 

task. Because of their valuable expertise in systems planning, HSRI recruited TAC as a subcontractor for this 

project. PPF was retained as the local consultant and has worked closely with HSRI to provide local research and 

expertise, project facilitation, and fiscal agent duties. Provided below are descriptions of PPF, HSRI, and TAC. 

Public Policy Forum 

For the past 97 years, PPF has served as a nonpartisan public policy research organization that helps ensure that 

local governments are committed to providing taxpayers with good value and that local policy makers have 

access to impartial and factual ǇǳōƭƛŎ ǇƻƭƛŎȅ ǊŜǎŜŀǊŎƘ ƻƴ ǘƻǇƛŎŀƭ ƛǎǎǳŜǎΦ hǾŜǊ ǘƘŜ Ǉŀǎǘ ŘŜŎŀŘŜΣ ttCΩǎ Ƴƛǎǎƛƻƴ Ƙŀǎ 

expanded to include policy analysis of issues important to all of southeastern Wisconsin.  PPFΩǎ extensive 

experience in policy research in southeastern WisconsinΣ ŀƴŘ ttCΩǎ ǇǊŜǾƛƻǳǎ ŜȄǇŜǊƛŜƴŎŜ ŎƻƴǾŜƴƛƴƎ ŀƴŘ 

facilitating stakeholders groups to plan initiatives in areas such as water quality and regional cooperation, made 

it ideally suited to serve as lead local consultant. 
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Human Services Research Institute   

HSRI has been engaged in science-driven mental health systems planning efforts for over 30 years. HSRI is a non-

profit organization located in Cambridge, MA and Portland, OR. In the fields of intellectual and developmental 

disabilities, substance use and prevention, mental health and child and family services HSRI works to:  

¶ Assist public managers and human service organizations to develop services and supports that work for 

children, adults, and families 

¶ Enhance the involvement of individuals and their families in shaping policy, priorities and practice 

¶ Improve the capacity of systems, organizations, and individuals to cope with changes in fiscal, 

administrative, and political realities 

¶ Expand the use of research, performance measurement and evaluation to improve and enrich lives 

The mental health team at HSRI works to provide sustainable ways to improve services that lead to recovery and 

advance the quality of life for persons with serious mental illness. HSRI has devoted its organizational life to 

supporting federal, state, and local decision makers to confront challenges through technologies for policy 

planning and analysis and by providing technical assistance and training. HSRI provides assistance to policy 

makers concerned with implementing the statutory, regulatory, and administrative change necessary to assure 

that persons with serious mental illness enjoy those basic civil rights to which all citizens are entitled. HSRI 

evaluates current human service programs and procedures and develops sound strategies for their reform as 

needed. The team at HSRI works with key stakeholders to design and implement mental health program 

planning, budgeting, needs assessment, gap analysis, quality assurance, and administrative systems for 

improved service delivery. 

Technical Assistance Collaborative, Inc  

The TAC serves as consultants in the areas of strategic service integration and funding streams. TAC is a national 

non-profit organization that advances proven solutions to the housing and community support needs of 

vulnerable low-income people with significant and long-ǘŜǊƳ ŘƛǎŀōƛƭƛǘƛŜǎΦ ¢!/Ωǎ Ǝƻŀƭ ƛǎ ǘƻ ŀŎƘƛŜǾŜ ǎǳǎǘŀƛnable 

public sector systems change through evidenced-based and promising approaches in mental health, substance 

abuse, human services, and affordable and permanent supportive housing.  

Founded in 1992, TAC's core mission focuses at the intersection of affordable housing, health care and human 

services policy and systems development. TAC's highly successful collaborative consulting model deploys 

interdisciplinary teams of national experts with a wealth of experience in finding real-world solutions to complex 

social and public policy challenges, such as homelessness, unnecessary institutionalization, serious mental 

illness, addiction, and poverty. 

Stakeholder Groups  

A diverse group of stakeholders were involved in Phase 2 of the redesign project. Their expertise and 

perspectives were integral to the effort from its inception to the reporting of results.  

Advisory Group 

tƘŀǎŜ м ŀƴŘ tƘŀǎŜ н ƻŦ ǘƘŜ ǊŜŘŜǎƛƎƴ ǇǊƻƧŜŎǘ ǊŜŎŜƛǾŜŘ ƛƴǇǳǘ ŦǊƻƳ ŀƴ ŀŘǾƛǎƻǊȅ ƎǊƻǳǇΦ ¢ƘŜ ŀŘǾƛǎƻǊȅ ƎǊƻǳǇΩǎ 

purpose was to provide high-level guidance to the project team in its research and deliberations. The advisory 

group generally met at least once every four to six weeks during both phases of the project and provided 
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invaluable input in areas that included public, consumer and key informant roles and participation; 

characteristics of the public and private mental health delivery systems; survey mechanisms and participants; 

sources and uses of project funds; coordination with other state and local mental health research and planning 

efforts; and dissemination of findings and recommendations.  

The project advisory group for Phase 2 consists of the following individuals: 

Table 1: Project Advisory Group Members 

Member Name Title Organization 

Barbara Beckert Milwaukee Office Director Disability Rights Wisconsin 

John Chianelli1 (Former) Administrator Milwaukee County BHD 

Bruce Kruger2 (Former) Executive Vice President Medical Society of Milwaukee County 

Lyn Malofsky Executive Director Warmline, Inc. 

Joy Tapper Executive Director Milwaukee Health Care Partnership 

Milwaukee Mental Health Task Force 

The Milwaukee Mental Health Task Force is a coalition of over 40 groups that was established in 2004. It works 

collaboratively to identify policy issues faced by people affected by mental illness, facilitate improvements in 

services, give consumers and families a strong voice, reduce stigma, and implement recovery principles. The 

Milwaukee Mental Health Task Force has played a leadership role in the implementation of Crisis Intervention 

Training, which trains law enforcement and other first responders on how to respond in a mental health crisis, 

advocating for mental health parity, and promoting diversion by developing alternatives to traditional crisis and 

inpatient services such as the Crisis Resource Center.  The project team met with the full Task Force and its 

leaders on multiple occasions during the project to obtain feedback on key project deliverables, including 

guiding principles and data findings. 

Community Stakeholder Group 

Phase 2 also received input from a lengthy list of key informants and stakeholders. This list included 

representatives from the Wisconsin Department of Health Services (DHS); the Milwaukee County Behavioral 

Health Division (BHD) and Department of Health and Human Services; the Medical College of Wisconsin; private 

health systems; Milwaukee area foundations; the Wisconsin Hospital Association; the Milwaukee Mental Health 

Task Force; ǘƘŜ .ŜƘŀǾƛƻǊŀƭ IŜŀƭǘƘ !ŘǾƛǎƻǊȅ /ƻƳƳƛǘǘŜŜΤ ǘƘŜ ²ƛǎŎƻƴǎƛƴ tǳōƭƛŎ 5ŜŦŜƴŘŜǊΩǎ ƻŦŦice; the Milwaukee 

/ƻǳƴǘȅ /ƻǊǇƻǊŀǘƛƻƴ /ƻǳƴǎŜƭΩǎ ƻŦŦƛŎŜ; consumers/family members; Medicaid managed care entities; federally 

qualified health centers (FQHCs); private primary care providers; payers/insurers; mental health community-

based providers, advocacy and support groups; and the Milwaukee County Board of Supervisors. These key 

informants and stakeholders ǎǳǇǇƻǊǘŜŘ ǘƘŜ ŎƻƴǎǳƭǘŀƴǘǎΩ ŜŦŦƻǊǘǎ ǘƻ ŀŎǉǳƛǊŜ ŀŎŎǳǊŀǘŜ ƛƴŦƻǊƳŀǘƛƻƴ ŀōƻǳǘ ǘƘŜ 

structure, gaps and needs of the mental health system. A list of key informants and stakeholders who 

participated in this project either through one-on-one interviews or in group feedback sessions can be found in 

Appendix A. 

                                                           
1 John Chianelli left his position with the BHD in August 2010 and was replaced on the Advisory Group by interim 
Director of Milwaukee County Department of Health and Human Services Geri Lyday. 
2 Bruce Kruger left his position with the Medical Society of Milwaukee County in July 2010 and was replaced on 
the Advisory Group by Interim Medical Society Executive Vice President Larry Pheifer. 
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Background  
This section describes the local and national context of the redesign project. It describes the structure and 

current initiatives of the Milwaukee County mental health system as well as the state and national contexts, 

including relevant initiatives currently underway. 

1. Local Context for Milwaukee County  
The effort to redesign the adult mental health system in Milwaukee County that has produced this report is not 

the first attempt to change the way people with mental illness are served in this region. This redesign effort is 

unique in its involvement of both public and private health systems, as well as in its use of a national consultant 

(HSRI) combined with a local facilitator (PPF), both of which are guided by a local advisory group comprised of 

diverse stakeholders. The project has been mindful of the need to avoid replicating prior projects and reports.  

Brief Milwaukee History and Key Issues 

What is now known as the deinstitutionalization movement has its roots in Milwaukee County, spurred by a 

1976 lawsuit (Lessard v. Schmidt). The lawsuit created a stricter definition of the requirements for involuntary 

commitment of persons with mental illness and was part of a nationwide shift away from committing people to 

long stays in institutions and toward more community-based care. In Milwaukee, as elsewhere, a key 

expectation associated with this shift was that budget savings associated with reduced inpatient and long-term 

care beds would be transferred to mental health services consumers could access in their own communities.   

Milwaukee County, like many communities, is still navigating the impact of this shift in treatment philosophy. In 

2006, a yearlong series of articles in the Milwaukee Journal Sentinel revealed substandard housing for persons 

ǿƛǘƘ ƳŜƴǘŀƭ ƛƭƭƴŜǎǎ ŀƴŘ ŎƛǘŜŘ ŀƭƭŜƎŜŘ ǇǊƻōƭŜƳǎ ƛƴ ǘƘŜ aƛƭǿŀǳƪŜŜ /ƻǳƴǘȅ .I5Ωǎ ŘŜƭƛǾŜǊȅ ƻŦ ƛƴǇŀǘƛŜƴǘ ǎŜǊǾƛŎŜs. 

This series was influential in bringing greater public attention to the quality of mental health services in metro 

Milwaukee and, to some, demonstrated that reductions in inpatient capacity had not been accompanied by 

provision of sufficient community-based services and supports. The series also spurred concerted and joint 

action by both Milwaukee County and the City of Milwaukee to facilitate the development of supportive housing 

for persons with mental illness, which has resulted in the construction or planning of several hundred such units 

during the past three years. 

¢ƘŜ ƳƛŘŘƭŜ ǇŀǊǘ ƻŦ ǘƘƛǎ ŘŜŎŀŘŜ ŦŜŀǘǳǊŜŘ ŜǇƛǎƻŘƛŎ ƛƴǎǘŀƴŎŜǎ ƻŦ ƭƻƴƎ ǿŀƛǘ ǘƛƳŜǎ ŦƻǊ ǎŜǊǾƛŎŜ ŀǘ ǘƘŜ /ƻǳƴǘȅΩǎ 

Psychiatric Crisis Service (PCS), which required police officers to wait for hours in their cars while trying to drop 

off individuals facing mental health crises. A Behavioral Health Advisory Committee ς including health care 

system leaders from the County and private health systems ς was formed to respond to this situation. The BHD 

now diverts many of its patients with payer sources to private hospitals, a solution that has been very effective 

ƛƴ ǊŜŘǳŎƛƴƎ ōŀŎƪǳǇǎΣ ōǳǘ ƻƴŜ ǘƘŀǘ Ƙŀǎ ŦǳǊǘƘŜǊ ŜȄŀŎŜǊōŀǘŜŘ .I5Ωǎ ŦƛƴŀƴŎƛŀƭ ŎƘŀƭƭŜƴƎŜǎΦ  

The past five years also have featured extensive debate over how to address the physical limitations and 

ǇǊƻōƭŜƳǎ ƻŦ aƛƭǿŀǳƪŜŜ /ƻǳƴǘȅΩǎ aŜƴǘŀƭ IŜŀƭǘƘ /ƻƳǇƭŜȄΣ ǿƘƛŎƘ Ƙŀǎ ōŜŜƴ ŎƛǘŜŘ ŦƻǊ ƴǳƳŜǊƻǳǎ ŎƻŘŜ Ǿƛƻƭŀǘƛƻƴǎ ōȅ 

federal and state inspectors, and which many have argued is outdated and over-sized.  A proposal by the County 

executive and BHD administrators to move the Complex from its present location at the Milwaukee County 

DǊƻǳƴŘǎ ƛƴ ²ŀǳǿŀǘƻǎŀ ǘƻ ŀ ǊŜŘŜǎƛƎƴŜŘ {ǘΦ aƛŎƘŀŜƭΩǎ ƘƻǎǇƛǘŀƭ ƻƴ aƛƭǿŀǳƪŜŜΩǎ ƴƻǊǘƘ ǎƛŘŜ ǿŀǎ ǊŜƧŜŎǘŜŘ ōȅ ǘƘŜ 
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Milwaukee County Board of Supervisors in early 2009. At the time, supervisors voiced an interest in building a 

new facility at the County Grounds, but little progress has been made until recently to pursue that initiative. 

In early 2010, the sexual assault of a patient at the Mental Health Complex led to an investigation by the federal 

Center for Medicare and Medicaid Services and a threat to cut off funding to BHD, which was lifted in April 

following improvements in County practices. BHD also is under orders from the state to fix multiple physical 

shortcomings, which is estimated to cost more than $2 million. The county executive and county board 

subsequently created a new Community Advisory Board to review patient safety and develop recommendations 

for improvements. A report that details these ongoing issues is forthcoming from Disability Rights Wisconsin, a 

protection and advocacy organization for people with disabilities. 

Finally, in August 2010, another series of articles in the Milwaukee Journal Sentinel again placed the issue of 

quality of care at the Mental Health Complex into the public spotlight, and also discussed the impact of the 

/ƻǳƴǘȅΩǎ ŜȄŎǊǳŎƛŀǘƛƴƎ ōǳŘƎŜǘ ŘƛŦŦƛŎǳƭǘƛŜǎ ƻƴ .I5Ωǎ ǎŜǊǾƛŎŜǎ ŀƴŘ ǇŜǊŦƻǊƳŀƴŎŜΦ ²ƘƛƭŜ ƛǘ ƛǎ ŘƛŦŦƛŎǳƭǘ ǘƻ ǎŀȅ 

definitively what the impact of funding challenges has been, limited resources clearly have been an ongoing 

ƛǎǎǳŜ ŦƻǊ .I5 ŀƴŘΣ ƎƛǾŜƴ ǘƘŜ /ƻǳƴǘȅ ŀƴŘ {ǘŀǘŜΩǎ ōƭŜŀƪ ŦƛǎŎŀƭ ƻǳǘƭƻƻƪΣ ǿƛƭƭ ŎƻƴǘƛƴǳŜ ǘƻ ōŜΦ 

Local Socioeconomic Issues 

The city and county of Milwaukee have numerous strengths and positive features, as well as many hardworking 

people devoting their expertise to tackling tough issues. However, potential improvements to the behavioral 

ƘŜŀƭǘƘ ǎȅǎǘŜƳ ƛƴ aƛƭǿŀǳƪŜŜ /ƻǳƴǘȅ Ƴǳǎǘ ōŜ ŘŜōŀǘŜŘ ŀƴŘ ǳƴŘŜǊǎǘƻƻŘ ƛƴ ǘƘŜ ŎƻƴǘŜȄǘ ƻŦ ǘƘŜ ŀǊŜŀΩǎ 

interconnected socio-economic issues. 

With 959,000 residents, Milwaukee County is the most populous county in the state of Wisconsin. The County 

contains the largest city in the state, Milwaukee, which has about 600,000 residents. Milwaukee County 

residents are 68% White, 26% African American, 3% Asian, 2% more than one race, and 1% American Indian.  

Twelve percent of the White residents also are categorized by the Census as Hispanic or Latino (U.S. Census 

.ǳǊŜŀǳύΦ aƛƭǿŀǳƪŜŜ ƻŦǘŜƴ ŀǇǇŜŀǊǎ ƻƴ ƭƛǎǘǎ ƻŦ ǘƘŜ ŎƻǳƴǘǊȅΩǎ Ƴƻǎǘ ǎŜƎǊŜƎŀǘŜŘ Ŏƛties due to the high concentration 

ƻŦ !ŦǊƛŎŀƴ !ƳŜǊƛŎŀƴ ƘƻǳǎŜƘƻƭŘǎ ƻƴ ǘƘŜ ŎƛǘȅΩǎ ƴƻǊǘƘ ŀƴŘ ƴƻǊǘƘǿŜǎǘ ǎƛŘŜǎΣ ǿƘƛŎƘ ǘŜƴŘ ǘƻ ōŜ ƭƻǿ-income areas. A 

2009 University of Wisconsin-aƛƭǿŀǳƪŜŜ ό¦²aύ ŀƴŀƭȅǎƛǎ ƻŦ aƛƭǿŀǳƪŜŜΩǎ ƛƴƴŜǊ Ŏƛǘȅ ƴŜƛƎƘōƻǊƘƻƻŘǎ ŦƻǳƴŘ ǘƘŀǘ ƛƴ 

these areas, there are 25 job seekers for every available full-time job opening (University of Wisconsin-

Milwaukee Employment and Training Institute, 2009). 

While Milwaukee County contains some wealthy suburbs, residents in need of behavioral health services are 

disproportionately low-income, minority, and urban. The city of Milwaukee faces social and economic issues 

accompanying urban poverty ς ƛƴǘŜǊŎƻƴƴŜŎǘŜŘ ƛǎǎǳŜǎ ǿƘƛŎƘ Ŏŀƴ ƛƴǘŜƴǎƛŦȅ ŀ ǇƻǇǳƭŀǘƛƻƴΩǎ ƴŜŜŘ ŦƻǊ ōŜƘŀǾƛƻǊŀƭ 

health services, while also at times competing for funding and support. More than 25% of residents in the city of 

Milwaukee are below the poverty level, ranking it fourth highest in the nation. The UWM report found that in 

2007, an estimated 62% of employed Milwaukee parents had incomes below 185% of the poverty line, and 33% 

of all employed Milwaukee families with children had income below poverty.3 A report by the Greater 

Milwaukee Foundation (2010) found that one in five Milwaukee County residents and one in two children do not 

have private health insurance and rely on the federal/state health insurance program. The report also found 

                                                           
3 Based on 2007 state income tax returns, filed in 2008. 
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that one in five Milwaukee County residents ς more than 208,000 ς uses food stamps. The percentage of 

students in the Milwaukee school district receiving free or reduced-price lunches is 76.8% (Helpap, Schmidt, 

Dickman, & Henken, 2009). 

/ƘŀƭƭŜƴƎŜǎ ƛƴ aƛƭǿŀǳƪŜŜ ŜȄǘŜƴŘ ǘƻ ŜŘǳŎŀǘƛƻƴ ŀƴŘ ǇǳōƭƛŎ ƘŜŀƭǘƘΦ ²ƛǎŎƻƴǎƛƴΩǎ !ŦǊƛŎŀƴ !ƳŜǊƛŎŀƴ ŦƻǳǊǘƘ-grade 

boys, most of who reside in the city of Milwaukee, have the lowest reading scores in the country (Richards, 

2010). The Milwaukee Public School System has a graduation rate of 67% (Milwaukee Public Schools, 2010). 

aƛƭǿŀǳƪŜŜΩǎ ƛƴŦŀƴǘ ƳƻǊǘŀƭƛǘȅ ǊŀǘŜ ƻŦ фΦу ŘŜŀǘƘǎ ǇŜǊ мΣллл ƭƛǾŜ ōƛǊǘƘǎ ƛǎ ƘƛƎƘŜǊ ǘƘŀƴ ǘƘŜ ƴŀǘƛƻƴŀƭ ŀǾŜǊŀƎŜ ƻŦ сΦтΦ 

For African Americans, the infant mortality rate is 14.5.  Milwaukee is ranked 46th among the 53 largest cities in 

the country for infant mortality (City of Milwaukee Health Department, 2007).  

Milwaukee -Specific Aspects of Behavioral Health Services  

While many ŀǎǇŜŎǘǎ ƻŦ aƛƭǿŀǳƪŜŜ /ƻǳƴǘȅΩǎ ōŜƘŀǾƛƻǊŀƭ ƘŜŀƭǘƘ ǎȅǎǘŜƳ ƳƛǊǊƻǊ ƻǘƘŜǊ ǳǊōŀƴ ǎȅǎǘŜƳǎΣ ǘƘŜǊŜ ŀǊŜ 

some distinctions that offer context for the subsequent analysis. 

Institut ions for Mental Disease Exclusion 

The purpose of the Medicaid Institution for Mental Disease (IMD) exclusion was to provide an incentive for 

systemic reform by discouraging the use of large segregated institutional settings and promoting smaller, 

integrated settings that have better outcomes and provide a less restrictive environment. Because .I5Ωǎ 

inpatient hospital is categorized as an IMD, it is excluded from pursuing reimbursement for services provided to 

most adults that would normally be covered by Medicaid. Consequently, a system under constant budget 

pressure cannot access millions of federal dollars annually that an institution not classified as an IMD could 

receive. 

Counties as Arms of the State 

In Wisconsin, state statues dictate the role of counties in providing behavioral health services. Wisconsin 

counties, in fact, are commonly reŦŜǊǊŜŘ ǘƻ ŀǎ άŀǊƳǎ ƻŦ ǎǘŀǘŜ ƎƻǾŜǊƴƳŜƴǘέ ǘƘŀǘ ǿŜǊŜ ŎǊŜŀǘŜŘ ōȅ ǘƘŜ {ǘŀǘŜ 

specifically to provide services on its behalf. While there are many states in which counties administer health 

and human services on behalf of state government, many state governments play a stronger role than 

²ƛǎŎƻƴǎƛƴΩǎ in terms of establishing statewide policies and objectives and funding mental health services at the 

local level to ensure consistent service levels across counties. Wisconsin appears somewhat unique in the extent 

to which it leaves both administration and significant funding responsibility for behavioral health services in the 

ƘŀƴŘǎ ƻŦ Ŏƻǳƴǘȅ ƎƻǾŜǊƴƳŜƴǘǎΣ ŀǎ ǊŜŦƭŜŎǘŜŘ ōȅ ǘƘŜ ŦƻƭƭƻǿƛƴƎ ǇŀǎǎŀƎŜ ƛƴ b!aLΩǎ Grading the States report (Aron 

et al., 2009):  

ά¢ƘŜ ǎǘŀǘŜ ώƻŦ ²ƛǎŎonsin] funds services in 72 counties, but the counties provide the nonfederal share of 

Medicaid funding and are responsible for providing or purchasing most services. Counties and localities 

contribute varying amounts to mental health care spending, above what the state provides. The 

ŘŜŎŜƴǘǊŀƭƛȊŜŘ ƴŀǘǳǊŜ ƻŦ ǘƘŜ ǎȅǎǘŜƳ ƭƛƳƛǘǎ ǘƘŜ 5ƛǾƛǎƛƻƴ ƻŦ aŜƴǘŀƭ IŜŀƭǘƘ ŀƴŘ {ǳōǎǘŀƴŎŜ !ōǳǎŜ {ŜǊǾƛŎŜǎΩ 

(DMHSAS) control over local ǎŜǊǾƛŎŜǎΦ !Ǿŀƛƭŀōƛƭƛǘȅ ŀƴŘ ǉǳŀƭƛǘȅ ǾŀǊȅ ǿƛŘŜƭȅΦέ 

The BHD provides a variety of inpatient, emergency and community-based care and treatment to children and 

adults with mental health and substance abuse disorders. Wisconsin Statutes specifically assign to Milwaukee 

County government responsibility for the άƳŀƴŀƎŜƳŜƴǘΣ ƻǇŜǊŀǘƛƻƴΣ ƳŀƛƴǘŜƴŀƴŎŜ ŀƴŘ ƛƳǇǊƻǾŜƳent of human 
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ǎŜǊǾƛŎŜǎέ ƛƴ ǘƘŜ County, including mental health treatment and alcohol and substance abuse services (Section 

46.21). Section 51.42 of the Wisconsin Statutes lays out more specifically the mandated role for Milwaukee 

County pertaining to the provision of behavioral health services: 

ά¢ƘŜ Ŏƻǳƴǘȅ ōƻŀǊŘ ƻŦ ǎǳǇŜǊǾƛǎƻǊǎ Ƙŀǎ ǘƘŜ ǇǊƛƳary responsibility for the wellbeing, treatment and care of 

the mentally ill, developmentally disabled, alcoholic and other drug dependent citizens residing within its 

county and for ensuring that those individuals in need of such emergency services found within its county 

receive immediate emergency services. This primary responsibility is limited to the programs, services 

and resources that the county board of supervisors is reasonably able to provide within the limits of 

available state ŀƴŘ ŦŜŘŜǊŀƭ ŦǳƴŘǎ ŀƴŘ ƻŦ Ŏƻǳƴǘȅ ŦǳƴŘǎ ǊŜǉǳƛǊŜŘ ǘƻ ōŜ ŀǇǇǊƻǇǊƛŀǘŜŘ ǘƻ ƳŀǘŎƘ ǎǘŀǘŜ ŦǳƴŘǎΦέ 

The County has interpreted this language as a legal requirement to provide immediate emergency services for 

persons with mental illness and substance abuse disorders. That interpretation, in turn, has been defined as a 

requirement that the County also provide a broad range of inpatient, long-term care and outpatient services to 

indigent persons in order to curtail the need for emergency services and meet the more general statutory 

language pertaining to well-being, treatment and care. 

2. Mental  Health Services in Milwaukee County   
A large number of organizations provide mental health services in Milwaukee County. These include the BHD 

itself as well as several private health systems, a teaching hospital (Medical College of Wisconsin), and FQHCs. 

¢ƘŜ /ƻǳƴǘȅΩǎ .I5 ŎƻƳǇǊƛǎŜǎ ǘƘŜ ǎŜŎƻƴŘ-largest budget of all organizational units in Milwaukee County 

government ($172 million in 2009). The BHD also is the second largest county organizational unit in terms of its 

number of employees, with 859 full-time equivalent employees in the 2009 budget. Behavioral health is one of 

the CountyΩǎ ƭŀǊƎŜǎǘ ŦǳƴŎǘƛƻƴǎ ƛƴ ǘŜǊƳǎ ƻŦ ƛƴŘƛǾiduals served. For example, the 2009 budget estimated BHD 

would handle more than 4,000 inpatient and 13,000 PCS admissions, provide services to more than 2,000 

individuals in Targeted Case Management (TCM) or the Community Support Program (CSP), and provide 

community-based substance abuse services to more than 4,500 individuals. The BHD runs a hospital and 

provides these services in an atmosphere very different from that in which private hospitals are administered. 

The BHD is administered amidst the CountyΩs overall budget difficulties, Ƴǳǎǘ ŀōǎƻǊō ƘǳƎŜ άƭŜƎŀŎȅ costsέ 

associated with retirement benefits promised to its employees and retirees ($14.3 million in 2008), must 

compete for resources with other county priorities, must adhere to a set of complex personnel rules, and must 

cope with a damaged reputation that hurts recruitment and retention of medical and nursing personnel. Those 

factors have led some to argue that county government is not equipped to effectively govern a mental health 

hospital and emergency department, which requires the type of administrative flexibility and independence that 

cannot be accommodated under the county governance structure. In addition, some have asserted that 

alternate service arrangements should be considered in Milwaukee County to shield mental health services from 

shifts in political oversight and funding preferences, and to bypass the legacy costs that make such services 

costly to taxpayers. 
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Current Milwaukee County Mental Health System  Service Structure  

 

Below is a brief outline of the adult inpatient and community-based mental health services currently available 

that are relevant to this redesign project.  

Crisis Services 

Milwaukee County relies primarily on emergency services as its first line of support for people needing mental 

health care who are not connected with community-based services. Services include screening and assessment, 

crisis counseling and intervention, medication, emergency services coordination and free referral information. 

The BHD currently provides for the following crisis and emergency services for individuals who are in need of 

crisis services but do not require inpatient hospitalization: 

¶ Psychiatric Crisis Service and Admission Center: Psychiatric emergency services are available at the PCS 

24 hours per day, 7 days per week.  

¶ Observation Unit: Provides client observation for up to 48 hours as needed. 

¶ Crisis Respite Services: The BHD contracts for the operation of two eight-bed crisis respite houses for 

individuals who are in need of crisis services but do not require hospitalization. 

¶ Mobile Crisis Teams: A mobile team that provides on-site assessments, interventions, or referrals. 

¶ Crisis Line: A 24-hour mental health and suicide crisis line where professionals are available to provide 

immediate psychiatric crisis intervention services.  

¶ Crisis Walk-in Center: Persons are seen on a first come, first served basis Monday through Friday from 

9am to 5pm.  

While there is some limited capacity for crisis services within the private system, our analysis found that the 

majority of low-income uninsured and individuals served by public insurance (the primary population of focus 

for this report) receive mental health crisis services through the BHD. 

Inpatient Services 

Providers in Milwaukee County offer both acute and long-term psychiatric inpatient services. In addition to BHD 

services, several private hospitals provide some inpatient mental health services. As with crisis services however, 

BHD-operated services tend to serve the majority of individuals without insurance or with only public insurance. 

These services are described below: 

¶ Acute Adult Inpatient Psychiatric Services: The BHD operates four 24-bed units where short-term 

inpatient stabilization services are provided to adults who need the support of a hospital environment. 

Admission is completed after a thorough evaluation at the BHD PCS. 

¶ Nursing Facility Services: Two licensed Rehabilitation Centers provide long-term care to patients with 

complex medical, rehabilitative, and psychosocial needs as well as developmental disabilities. The 

Rehabilitation Center-Central consists of three units with 70 beds that serve individuals with complex 

and interacting medical, rehabilitative, and psychosocial needs. The Rehabilitation Center-Hilltop is a 72-

bed facility that provides services to individuals dually diagnosed with developmental disabilities and 

serious behavioral health conditions. 
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Community-Based Services 

Community-based services in Milwaukee County are provided through a variety of entities, including private 

hospital outpatient clinics and FQHCs. Additionally, the BHD provides some community-based services directly 

and through contracts with community agencies. Within the BHD, the Service Access to Independent Living 

(SAIL) unit within the Community Services Branch centrally manages access to long-term community-based 

services. Eligibility for long-term community-based services, initiated through the SAIL program, is restricted to 

persons who are most in need of services and who have not been adequately served through traditional 

outpatient services. Behavioral and medical providers must initiate a referral to SAIL. Referrals involve a 

psychiatric evaluation, two psychiatric hospital discharge summaries, and a SAIL assessment. The purpose of this 

lengthy assessment process is to determine that community services are being delivered to those most in need. 

Outpatient services are also accessed through the crisis walk-in center and inpatient hospital.  

The primary community-based services are currently available in Milwaukee County: 

¶ Community Support Program: The CSP is based on the Assertive Community Treatment (ACT) model of 

case management, although it is not a true ACT program. It is the most intensive case management 

service available in Milwaukee County. 

¶ Targeted Case Management: TCM is a less intensive case management program designed to involve 

fewer contacts with clients and a focus on ongoing monitoring and service coordination.  

¶ Community Residential: Residential treatment is available in varying intensities in community-based 

residential facilities and transitional housing programs. 

¶ Outpatient Treatment: Services available through outpatient treatment include medication 

management and individual and group psychotherapy. 

¶ Day Treatment Partial Hospitalization Program: This program is currently in the process of being 

reorganized to deliver treatments such as Dialectical Behavior Therapy (DBT) to high-risk individuals with 

serious mental illness through one highly specialized, multi-disciplinary treatment team. 

In addition to other community-based services, there are a number of places in Milwaukee County where 

consumers of mental health services can receive support from peers who share a lived experience of receiving 

mental health services. These services include: 

¶ Warmline, Inc.: Warmline is a non-crisis, peer-run support line for people with mental illness. The 

program is staffed by volunteers and operates six days per week. 

¶ Grand Avenue Club: Based on the clubhouse model of psychiatric rehabilitation, the Grand Avenue Club 

is run through a partnership of members working with peer and non-peer staff. An array of services is 

offered, including employment and education supports. 

Current Behavioral Health Division Initiatives  

The BHD has several initiatives underway that are important to the service delivery system. Some of these 

initiatives are summarized below. 

Quest for Recovery 

¢ƘŜ vǳŜǎǘ ŦƻǊ wŜŎƻǾŜǊȅ ƛƴƛǘƛŀǘƛǾŜ όv¦9{¢ύ Ƙŀǎ ŀǎ ƛǘǎ Ǿƛǎƛƻƴ ǘƘŀǘ ōȅ нлмн ά¢ƘŜ aƛƭǿŀǳƪŜŜ /ƻǳƴǘȅ BHD will be a 

Center of Excellence for person-ŎŜƴǘŜǊŜŘΣ ǉǳŀƭƛǘȅ ōŜǎǘ ǇǊŀŎǘƛŎŜ ƛƴ ŎƻƭƭŀōƻǊŀǘƛƻƴ ǿƛǘƘ ŎƻƳƳǳƴƛǘȅ ǇŀǊǘƴŜǊǎΦέ Lǘǎ 
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core values of patient centered care, best practice standards and outcomes, accountability at all levels, recovery 

support in the least restrictive environment, and integrated service delivery are echoed in the guiding principles 

of this redesign project, which are discussed below. As part of the QUEST Initiative, the BHD plans to submit an 

application to The Joint Commission (TJC, formerly JCAHO) by 2012. TJC is a well-established accreditation 

organization that is widely used by health and behavioral health care providers nationwide to ensure safe and 

high quality health care and top organizational performance. 

Comprehensive, Continuous, and Integrated System of Care (CCISC) Initiative 

In concert with this Mental Health System Redesign project and other system improvement initiatives, the BHD 

has adopted the Comprehensive, Continuous, Integrated System of Care (CCISC) model for designing countywide 

systems change to improve access to services and recovery for individuals and families with co-occurring 

conditions. The CCISC model is based on the premise that co-occurring issues are an expectation, not an 

exception (Minkoff & Cline, 2004). In the CCISC model, systems are designed to meet the complex needs of 

individuals at every level (policy, program, procedure, and practice), regardless of their entry-point into the 

system. The BHD is in the early stages of implementing this model. In the summer of 2010, members of the Co-

Occurring Steering Committee drafted a charter, which includes a series of action steps to be taken in the 

coming year. 

3. State Context 

7ÉÓÃÏÎÓÉÎȭÓ Insurance  Program s 

The federal government mandates that every state participate in certain Medicaid programs that serve low-

income children and their caretakers, pregnant women, the elderly, and people with disabilities. Many states, 

including Wisconsin, have chosen to create Medicaid programs that serve other optional target populations. For 

example, the Wisconsin BadgerCare Plus Program and the Medical Assistance Purchase Plan have expanded 

Medicaid to cover certain groups with incomes above the federally mandated Medicaid income limits. A more 

ŘŜǘŀƛƭŜŘ ŘƛǎŎǳǎǎƛƻƴ ƻŦ ²ƛǎŎƻƴǎƛƴΩǎ aŜŘƛŎŀƛŘ ǇǊƻƎǊŀƳ Ŏŀƴ ōŜ ŦƻǳƴŘ in Appendix B.  

Family Care is a managed care program (MCO) that provides long term care services for adults with physical 

disabilities or developmental disabilities and older adults. Milwaukee County has had Family Care in place for 

frail elderly ages 60 and over for 10 years (now serving around 7000 people), and the program is now moving 

forward with an expansion initiative to serve younger people ages 18 to 59. This expansion has an initial focus of 

enrolling people previously in Medicaid waiver programs and those on the waiting list (should total 5000 to 6000 

people) over a three-year period. 

Data from the Long Term Care Functional Screen4 show that 38.5% of Family Care members have serious mental 

illnesses such as schizophrenia, bi-polar disorder, psychosis, or depression. Additionally, 24% have personality 

disorders, anxiety disorders, or other mental health problems, and 5.4% have substance abuse disorders. The 

                                                           
4 The Wisconsin Functional Screen is a web-based application used to collect information about functional 
status, health and need for assistance for various programs that serve the frail elderly and people with 
developmental or physical disabilities: http://www.dhs.wisconsin.gov/ltcare/FunctionalScreen  
 

http://www.dhs.wisconsin.gov/ltcare/FunctionalScreen
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percentages of persons with these diagnoses are even higher in Partnership programs. MCOs are supposed to 

provide a full array of mental health services to their members including access to CSP when appropriate. 

 1915(i) State Plan Amendment  

Section 1915(i) of the Federal Medicaid statute allows states greater opportunities to apply to the Federal 

government to provide home and community-based services to individuals with mental health service needs. 

Using the 1915(i), states and counties can secure partial Medicaid reimbursement for services that were 

previously funded using local monies. Wisconsin is one of five states that have amended its state Medicaid plan 

to take up the 1915(i) option to provide services to individuals with serious mental illness (SMI) (Wisconsin DHS, 

2009). From the list of allowable services, Wisconsin has elected to provide one service category, Community 

Recovery Services. Three services in particular are covered under the umbrella of Community Recovery Services: 

¶ Community Living Supportive Services: Community living supportive services are designed to assist 

individuals to live in the community with a maximum level of independence. Services consist of meal 

planning/preparation, household cleaning, personal hygiene, medication management and monitoring, 

parenting skills, community resource access and utilization, emotional regulation skills, crisis coping 

skills, shopping, transportation, recovery management skills and education, financial management, 

social and recreational activities, and developing and enhancing interpersonal skills. These services are 

made available to individuals in their places of residence. 

¶ Supported Employment: This service is designed to assist individuals to obtain and maintain competitive 

employment. Supported employment services are designed to be continuous and individualized, based 

on consumer choice and preference, and closely integrated with mental health treatment. The service 

covers intake, assessment, job development, job placement, work-related symptom management, 

employment crisis support, and follow-along supports by an employment specialist. 

¶ Peer/Advocate Supports: This service supports the use of Peer Specialists, individuals who are trained 

and certified to serve as advocates and provide peer support in emergency, outpatient, community, and 

inpatient settings. Peer Specialists function as role models demonstrating techniques in recovery and in 

ongoing coping skills.  

As part of the Affordable Care Act of 2010, Congress made a number of additional changes to the way Medicaid 

administers the 1915(i) option (Centers for Medicare and Medicaid Services [CMS], 2010). Among these changes 

are the following:  

¶ The requirement that individuals must meet an institutional level of care in order to qualify for services 

has been removed. 

¶ Individuals with incomes up to 300% of the SSI Federal Benefit Rate are now eligible to receive services. 

¶ Services can now be targeted to certain populations, including individuals with mental illness.  

These changes, which are scheduled to go into effect in October 2010, will remove some of the barriers to 

providing home and community-based services to individuals living with mental illness. 

Milwaukee County was the first county in the state to apply to the state to participate in the 1915(i). Currently, 

the county is in the final stages of completing the process.  Milwaukee County has led the state in engaging in 

the 1915(i) process. However, some concerns remain regarding the population of individuals who will be eligible 
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for services under 1915(i) and ǘƘŜ ŎƻǳƴǘȅΩǎ capacity to pay for the non-Medicaid share of new services. 

Discussions between the BHD and the State are ongoing on this issue. 

Other State Initiatives  

Wisconsin, as with other states across the country, has turned its attention to the importance of promoting 

trauma-informed care (TIC) with its human services providers across the state. TIC is treatment that 

incorporates an appreciation for the high prevalence of traumatic experiences in persons who receive mental 

health services and a thorough understanding of the profound neurological, biological, psychological, and social 

effects of trauma and violence on individuals (Jennings, 2004). The Wisconsin DHS Division of Mental Health and 

{ǳōǎǘŀƴŎŜ !ōǳǎŜ {ŜǊǾƛŎŜǎ ǊŜŎŜƴǘƭȅ ƭŀǳƴŎƘŜŘ ά{ƘƛŦǘ ¸ƻǳǊ tŜǊǎǇŜŎǘƛǾŜΣέ an educational campaign. This campaign 

promotes the use of trauma-informed approaches and care in human services throughout the state through 

working with the media to promote provider education and adoption of TIC principles. 

Additionally, the ǎǘŀǘŜ 5I{ ǊŜŎŜƴǘƭȅ ŎƻƳƳƛǎǎƛƻƴŜŘ ŀƴ ƛƴŦǊŀǎǘǊǳŎǘǳǊŜ ƻŦ ²ƛǎŎƻƴǎƛƴΩǎ Ǉǳōƭic mental health and 

substance abuse service delivery systems.5 In the next phase of this initiative, which begins in September, there 

will be grants available for counties to implement pilot programs related to the infrastructure initiative. These 

programs could include the use of evidence-based practices (EBPs), flexibility in funding streams, and other 

system enhancements. As the County moves forward in its system redesign efforts, it will be important to work 

with the State to take advantage of the opportunities available through this initiative. 

4. National Context  
The redesign project is taking place within the broader context of national mental health system transformation. 

The goals, initiatives, and principles of federal transformation efforts are outlined below. As this report will 

demonstrate in coming sections, these national efforts are aligned with local efforts in Milwaukee County. 

New Freedom Commission  

¢Ƙƛǎ ǎȅǎǘŜƳ ǘǊŀƴǎŦƻǊƳŀǘƛƻƴ ǿŀǎ ŀǊǘƛŎǳƭŀǘŜŘ ƛƴ ǘƘŜ нлло wŜǇƻǊǘ ƻŦ ǘƘŜ tǊŜǎƛŘŜƴǘΩǎ bŜǿ CǊŜŜŘƻƳ /ommission on 

Mental Health (NFC). The aim of the system redesign project in Milwaukee County is in harmony with the vision 

of the NFC: a recovery-oriented mental health system in which all individuals have access to high quality services 

that support full community integration (NFC, 2003). 

The NFC outlined six core goals for mental health system transformation in the coming years. These are outlined 

below in Table 2. The redesign project Guiding Principles, which are outlined in the next section, are in harmony 

with these goals.  

Table 2: New Freedom Commission Goals 

Goal 1 Americans Understand that Mental Health Is Essential to Overall Health. 

Goal 2 Mental Health Care Is Consumer and Family Driven. 

Goal 3 Disparities in Mental Health Services Are Eliminated. 

Goal 4 Early Mental Health Screening, Assessment, and Referral to Services Are Common Practice. 

Goal 5 Excellent Mental Health Care Is Delivered and Research Is Accelerated. 

Goal 6 Technology Is Used to Access Mental Health Care and Information. 

                                                           
5 For more information about the infrastructure initiative, visit  http://www.dhs.wisconsin.gov/mentalhealth/infrastructure  

http://www.dhs.wisconsin.gov/mentalhealth/infrastructure
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By working to create an improved and integrated mental health system that contributes to greater overall public 

health of its citizens, Milwaukee County is demonstrating a commitment to NFC Goal 1. In terms of NFC Goal 2, 

the redesign project itself is committed to consumer involvement at all levels. The project is also focused on 

establishing more opportunities for consumer involvement throughout the entire system ς from the 

establishment of more peer-operated services to the development of services that are more person-centered. 

Disparities in services have been identified in this redesign project, and the project is working to eliminate these 

disparities, thus furthering Goal 3. By creating a more streamlined, integrated, and accessible system of care, the 

ǊŜŘŜǎƛƎƴ ǇǊƻƧŜŎǘ ŀƭǎƻ ŦǳǊǘƘŜǊǎ bC/ Dƻŀƭ пΦ CƛƴŀƭƭȅΣ ǘƘŜ ǊŜŘŜǎƛƎƴ ǇǊƻƧŜŎǘΩǎ ŎƻƳƳƛǘƳŜƴǘ ǘƻ ƘƛƎƘ ǉǳŀƭƛǘȅ ƳŜƴǘŀƭ 

health services reflects NFC goals 5 and 6. 

Substance Abuse and Mental Health Service Administration ȭÓ 0ÒÉÏÒÉÔÉÅÓ 

The Substance Abuse and Mental Health Services Administration (SAMHSA), an agency of the U.S. Department 

of Health and Human Services (DHHS) that was created to focus attention, programs, and funding on improving 

the lives of people with or at risk for mental and substance abuse disorders, has outlined its key mental health 

transformation priorities in its Federal Mental Health Action Agenda and Strategic Initiatives.  

Federal Mental Health Action Agenda 

In response to and guided by the NFC report, SAMHSA worked with other key Federal agencies to develop a 

Federal Mental Health Action Agenda, a long-term strategy to work towards the fundamental system 

transformation envisioned by the NFC (SAMHSA, 2005). This agenda is guided by a set of five principles, outlined 

in Table 3Φ !ǎ ǿƛǘƘ ǘƘŜ bC/ ƎƻŀƭǎΣ ǘƘŜǎŜ CŜŘŜǊŀƭ ǇǊƛƴŎƛǇƭŜǎ ŀǊŜ ǾŜǊȅ ƳǳŎƘ ƛƴ ƘŀǊƳƻƴȅ ǿƛǘƘ aƛƭǿŀǳƪŜŜ /ƻǳƴǘȅΩǎ 

local efforts to transform its system. The public health vision, commitment to cost-effectiveness, and community 

focus of the local redesign project are also a commitment on a federal level.  

Table 3Υ {!aI{!Ωǎ CŜŘŜǊŀƭ aŜƴǘŀƭ IŜŀƭǘƘ !Ŏǘƛƻƴ !ƎŜƴŘŀ tǊƛƴŎƛǇƭŜǎ 

Principle A Focus on the desired outcomes of mental health care, which are to attain each 
individual's maximum level of employment, self-care, interpersonal relationships, and 
community participation. 

Principle B Focus on community-level models of care that effectively coordinate the multiple health 
and human service providers and public and private payers involved in mental health 
treatment and delivery of services. 

Principle C Focus on those policies that maximize the utility of existing resources by increasing cost-
effectiveness and reducing unnecessary and burdensome regulatory barriers. 

Principle D Consider how mental health research findings can be used most effectively to influence 
the delivery of services. 

Principle E Follow the principles of Federalism, and ensure that [the Commission's] 
recommendations promote innovation, flexibility, and accountability at all levels of 
government and respect the constitutional role of the States and Indian tribes. 

Strategic Initiatives  

!ŘŘƛǘƛƻƴŀƭƭȅΣ ǘƘƛǎ ǇǊƻƧŜŎǘ ƛƴǘŜǊǎŜŎǘǎ ǿƛǘƘ ŜŀŎƘ ƻŦ {!aI{!Ωǎ мл ǎǘǊŀǘŜƎƛŎ ƛƴƛǘƛŀǘƛǾŜǎΣ ǿƘƛŎƘ ŀǊŜ ƻǳǘƭƛƴŜŘ in Table 4 

(SAMHSA, 2010). In particular, this project will help Milwaukee County to enhance the quality and accountability 

of its services, continue to develop and maintain a high-quality behavioral health workforce, and provide 

integrated and coordinated services that take into account the needs of special populations such as veterans, 

those involved in the justice system, and people who are homeless. 
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Table 4Υ {!aI{!Ωǎ {ǘǊŀǘŜƎƛŎ LƴƛǘƛŀǘƛǾŜǎ 

1 Prevention of Substance Abuse and Mental Illness 

2 Trauma and Justice 

3 Military Families ς Active, Guard, Reserve, and Veteran  

4 Health Reform  

5 Housing and Homelessness  

6 Jobs and Economy 

7 Health Information Technology for Behavioral Health Providers 

8 Behavioral Health Workforce ς In Primary and Specialty Care Settings 

9 Data, Outcomes, and Quality ς Demonstrating Results 

10 Public Awareness and Support 

The strong concordance of federal and local transformation efforts is promising for both Milwaukee County and 

the nation as a whole. The agreement in guiding principles, goals, and strategies paints a hopeful vision of 

sustained mental health system transformation in Milwaukee and nationwide. 

Guiding  Principles  
Stakeholders in the adult mental health system in Milwaukee County are invested in overcoming the issues and 

challenges that the system currently faces. An initial step in the project was to convene stakeholders from the 

consumer and advocacy communities, mental health providers, system administrators, county and state 

officials, and private organizations to define the guiding principles. These guiding principles are listed in detail in 

Table 5.  

Table 5: Guiding Principles 

Principle 1: The system should be recovery-oriented and consumer-centered 
A recovery-oriented, consumer-centered mental health system emphasizes consumer choice and empowerment. It 
promotes hope, but also recognizes that consumers must take responsibility for their own lives. Consumer and provider 
education on the potential for recovery is essential for individual and community resiliency. Consumers should be respected 
as the best source of knowledge about their recovery; this includes building peer support systems and opportunities for 
ŀŎǘƛƻƴ ƛƴ ǘƘŜ ƎǊŜŀǘŜǊ ǎȅǎǘŜƳ ŀǘ ŀƭƭ ƭŜǾŜƭǎΦ {ŜǊǾƛŎŜǎ ǎƘƻǳƭŘ ōŜ ōŀǎŜŘ ƻƴ ŎƻƴǎǳƳŜǊǎΩ ǎǘǊŜƴƎǘƘǎΣ ǘŀƪŜ ƛƴǘƻ ŀŎŎƻǳƴǘ ŀ ƘƻƭƛǎǘƛŎ 
vision of the person, and recognize that although recovery may be non-linear, every person has the potential to thrive. 

Principle 2: The use of community-based services should be encouraged 
Community-based services allow consumers to live, work, and thrive alongside other county residents. Services should be 
based on best available evidence and accountable for fidelity to evidence-based models of care. Community-based services 
should seek to reduce the need for inpatient utilization. Promoting community-based services includes further developing 
services such as case management, which provide support to consumers on an on-going basis and are targeted to their 
level of need. Ensuring that consumers utilize community-based services means increasing access and quality. Building on 
existing successful programs is essential. Recovery should be supported in the least restrictive setting possible. 
Principle 3: Mental health system capacity should be developed 
Building capacity means creating processes that maximize current capacity, and aligning payment incentives with priorities. 
Building capacity will allow the system the capability to divert consumers in crisis to appropriate care in a timely, efficient, 
and effective manner. Building the capacity of the mental health system includes workforce development efforts such as 
recruitment, training, and re-training of current staff. Strengthening the workforce also entails ensuring worker satisfaction 
and encouraging team building, as this increases the efficacy of the system in supporting consumer recovery and operating 
efficiently. Developing system capacity also includes collaborating with those outside the mental health systemτsuch as 
the police forceτas well as fostering the implementation of current effective services such as mobile crisis teams. Building 
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system capacity will align and increase resources, and support cost-efficient and effective care delivery. 
Principle 4: Improve the quality of services delivered 
A high quality mental health system uses innovative ideas to tackle old problems. High quality services employ evidence-
based and cost-effective service models. Quality assessment and improvement depends on the enhancement of IT and data 
systems in order to track progress and implement new initiatives. High quality services must take into account consumer 
satisfaction and consumer-centered care delivery. 
Principle 5: Systems that interact with persons with mental illness should be coordinated and integrated 
The county mental health system is interdependent with the private system and exists within the context of State statutes, 
policy guidelines and funding streams. There is also interdependence between crisis, inpatient, outpatient, rehabilitative, 
and housing services that serve people with mental illnesses. Mental health system users are also high users of substance 
abuse and criminal justice systems. Therefore it is important that the mental health system reaches synchronizationτ
connoting that all of these services and regulatory systems are in communication with each other about objectives, and 
continue their commitment to working together to design a superior set of supports, recognizing the intricacy of 
relationships with one another. It is also essential that the system support the vision of integrating physical health care with 
mental health care. Mental health care and physical health care can work together to support consumer recovery and 
reduce morbidity and mortality. The primary care and mental health care systems should strive to be fully integrated, with 
providers from each discipline in communication about individual consumers and the needs of the population. 
Principle 6: Disparities in service delivery and outcomes should be eliminated 
Milwaukee County is a highly diverse, densely populated community. As such, the mental health system should seek to 
cater services to the needs of all its residents in the context of their racial, ethnic, cultural, socio-economic, and gendered 
identities. Culturally competent services and service providers have the potential to reduce disparities and promote 
empowerment and recovery for all service users. Ensuring that each neighborhood and community is served equally and 
appropriately can also reduce disparities. 
Principle 7: There should be a focus on community and public health 
The health of mental health consumers exists in the environment of the community. A public health approach includes 
focusing prevention services at the population level, and promoting the use of appropriate assessment and treatment. A 
public health approach also means accounting for social determinants of mental health, including poverty, cultural biases, 
and level of education. A community and public health approach would include promoting education about mental illness, 
as well as efforts to reduce stigma and raise community awareness and investment. 

The guiding principles are in concordance with the defined principles, goals, and recommendations produced by 

other government efforts. At the federal level, these guiding principles overlap with those of the NFC and the 

SAMHSAΩǎ CŜŘŜral Mental Health Action Agenda. The guiding principles of the Milwaukee County Adult Mental 

Health System Redesign Project also concur with guiding principles found in numerous other state and county 

system transformation efforts. These principles have guided each step of the planning process and should 

ultimately inform the implementation of the redesign recommendations.  

Data Collection Approach  
This project used an encompassing data-driven approach that examined services needed and received and 

reasons for differences, access and quality of services, service utilization and outcomes. The approach involved 

obtaining the above information from diverse stakeholders including consumers, providers, family members, 

and advocates using various methodologies including community meetings, stakeholder interviews, surveys, 

systematic reviews of documents, and the analysis of service utilization and outcome data. The approach also 

includes presenting the results in formats that are useful for priority setting and program planning.  

This goal of this approach is to provide the following benefits: 

¶ Better use of community resources  
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¶ Ensuring appropriate capacity  

¶ Making best use of available resources 

¶ Promoting access, quality, recovery, and accountability 

¶ Improving communication with other agencies and the public 

¶ Using data gathered to leverage additional funds  

¶ Promoting synchronization (reducing fragmentation) 

1. Community Meetings  
In collaboration with the advisory group and PPF, HSRI convened three community meetings to solicit feedback 

on the redesign project. IndependenceFirst on September 8th, 2009; the Black Health Coalition of Wisconsin on 

September 9th, 2009; and the Milwaukee Latino Health Coalition and United Community Center (UCC) on 

October 20th, 2009 sponsored these meetings. The meetings were conducted using ŀ ά²ƻǊƭŘ /ŀŦŞέ ŦƻǊƳŀǘ 

where participants sat in small groups to discuss open-ended questions. There were two questions posed to 

participants:  

¶ What are the most pressing issues and challenges for people receiving services in the mental health 

system in Milwaukee County? 

¶ What is your vision for an improved adult mental health system five years from now? 

2. Key Informant Interviews and Group Meetings  
HSRI conducted interviews and otherwise obtained input from over 50 people and organizations over the period 

June 2009 to March 2010. Informants who were interviewed included private providers, county providers, 

consumer advocates, peer specialists, administrators and clinical staff from the BHD, former BHD administrators, 

state officials, representatives from managed care organizations and FQHCs, law enforcement and justice 

system officials, union representatives, and representatives of diverse racial/ethnic communities.  In addition, 

members of the Behavioral Health Advisory Committee and Milwaukee Mental Health Task Force were engaged 

as a group on multiple occasions. 

HSRI used a protocol to conduct open-ended interviews to gather information from unique perspectives. 

Interviewers asked informants what they saw as issues in the system and possible solutions. A copy of the key 

informant interview questionnaire is in Appendix C. Interviewers collected written notes and recorded 

observations. Data were then analyzed using a qualitative data analysis software program called NVivo.  

3. Surveys 
HSRI implemented a series of surveys to obtain information about service needs, quality and access of services, 

and reasons for service disparity. Surveys were conducted with case managers, consumers, providers, and 

system administrators in Milwaukee County. The surveys are discussed in more detail below.  

The Service Planning and Evaluation Survey and Resource -Associated Functional Level Scale  

The Service Planning and Evaluation Survey (SPES) was developed by HSRI and has been used in numerous 

system planning projects nationwide. The SPES is used to determine the service needs (types and amounts) of 

consumers at differing levels of functioning. The SPES also gathers information regarding the reasons that 

needed or recommended services were not delivered in appropriate amounts. In this redesign project, HSRI 
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developed three versions of the SPES to be filled out by different stakeholder groups: one for case managers, a 

second for public and private inpatient personnel completing discharge interviews, and a third for consumers. 

These surveys will be discussed in more detail below. All three versions of the SPES were tailored to this system 

redesign project, using service descriptions that were specific to Milwaukee County.  

To measure functional level, the SPES uses the Resource Associated Functional Level Scale (RAFLS). The RAFLS 

was developed by HSRI and has been used in numerous system-planning projects nationwide both as a planning 

tool and an outcome measure. The scale identifies consumers at one of seven levels of functioning at a 

particular point in time. These functional levels are states, not traits, meaning that they change over time. The 

seven functional levels and their descriptions are found below in Table 6. More detailed descriptions of the 

RAFLS can be found in Appendix D. 

Table 6: RAFLS Descriptions 

FL1 Dangerous to self or others, unable or unwilling to participate in own care. 

FL2 Unable to function, current, acute psychiatric symptoms, able and willing to participate in own care. 

FL3 Lacks activities of daily living (ADL)/personal care skills. 

FL4 Lacks community living skills. 

FL5 Needs role support and training. 

FL6 Needs support/treatment to cope with extreme stress or seeks treatment to maintain or enhance personal 
development. 

FL7 System independent; can get support from friends and family and does not currently need professional 
mental health services.  

Mental health professionals in a number of inpatient and outpatient settings have found the RAFLS to be easy to 

understand and apply. The RAFLS can be cross-walked to most other level of functioning systems, including the 

Axis V Global Assessment of Functioning Scale (GAF) and Level of Care Utilization System for Psychiatric and 

Addiction Services (LOCUS). 

Case Manager Surveys 

To apply the needs assessment system, the SPES survey was administered to BHD-funded case managers who 

work for county-funded and community-based systems. The case management group was selected to 

participate in the needs assessment process because of their particular perspective and expertise on the needs 

of persons receiving mental health services. Case managers in TCM and CSP completed a SPES for each client on 

ǘƘŜƛǊ ŎŀǎŜƭƻŀŘΦ ¢ƘŜ ¢/a ŀƴŘ /{t ŎŀǎŜ ƳŀƴŀƎŜǊǎ ǇǊƻǾƛŘŜŘ ƛƴŦƻǊƳŀǘƛƻƴ ƻƴ ǘƘŜ ƛƴŘƛǾƛŘǳŀƭΩǎ ƭŜǾŜƭ ƻŦ ŦǳƴŎǘƛƻƴƛƴƎ 

(using the RAFLS), the number of times the person was seen in the month, the services needed and received, 

and the reasons for differences between needed and received amounts of services. A copy of the SPES for Case 

Managers can be found in Appendix E. 

The focus of the data collection was the month of January 2010. After receiving a training regarding appropriate 

use of the SPES and an introduction to the functional levels, case managers were given an online link to 

complete surveys during the first two weeks of February. Survey results were analyzed using the data analysis 

software SPSS. 
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Shortly after the analysis of the case management SPES was completed, HSRI released two brief newsletters 

outlining preliminary findings for the CSP and TCM programs. These newsletters can be found in Appendices F 

and G. 

Public and Private Inpatient Hospital Discharge Survey  

In addition to understanding the service needs of consumers in case management programs, it is also important 

to understand the service needs of individuals who are being discharged from inpatient care to the community. 

To better understand the needs of this population, the project team implemented the SPES with discharge case 

managers in BHD inpatient facilities and one private facility in the months of February and March 2010.  

Consumer Survey 

Project staff consulted with Milwaukee stakeholders to create the Consumer SPES. The Consumer SPES asked 

individuals to rate their functional level (a RAFLS scale was adapted from the case management survey for this 

purpose) and their needs as they relate to 20 services. The consumer SPES is the first of its kind and was 

developed specifically for this system redesign project. After developing an initial version with the input of 

stakeholders from the advisory group, the survey was pilot tested with consumers in Milwaukee. The survey was 

then revised and administered to a larger group of consumers with the assistance of over 20 partners on the 

ground in Milwaukee. The survey was completed at the service locations of these partners during the month of 

April 2010. It was available in English and translated into a Spanish-language version as well. Consumers at the 

partner locations filled out the survey in hard copy. These paper copies were then sent to HSRI for data entry 

and analysis. Included in Appendix H is a copy of the Consumer SPES. A newsletter reporting preliminary findings 

from the Consumer SPES can be found in Appendix I.  

Physician Survey  

HSRI conducted a review of provider surveys used in other assessments of community mental health needs and 

consulted with the advisory group to develop a survey of physicians and other individuals who provide mental 

health services in Milwaukee County. The final online survey consisted of 13 questions. Survey respondents 

were asked to comment on the accessibility and quality of mental health services in the County. They were 

asked to identify services most in need of attention from the project. Providers were also asked to identify the 

most significant service delivery problems from the perspective of the individual provider and from the 

perspective of the people who are served by the mental health system. A copy of the provider survey can be 

found in Appendix J, and a newsletter reporting preliminary findings to the provider community is found in 

Appendix K. 

Private Health System and BHD Surveys 

To better understand the role and perspective of the private health systems in Milwaukee County, the project 

team implemented a Private Health System Survey of five private health systems: Rogers Memorial Hospital, 

!ǳǊƻǊŀ IŜŀƭǘƘ /ŀǊŜΣ /ƻƭǳƳōƛŀ {ǘΦ aŀǊȅΩǎΣ CǊƻŜŘǘŜǊǘ aŜƳƻǊƛŀƭ [ǳǘƘŜǊŀƴ IƻǎǇƛǘŀƭΣ ŀƴŘ ²ƘŜŀǘƻƴ CǊŀƴŎƛǎŎŀƴ 

Health Care. Project staff also collected data from the Medical College of Wisconsin and the four FQHCs: 

Westside Healthcare Association, Health Care for the Homeless of Milwaukee, Milwaukee Health Services, and 

16th Street Community Health Center. In February 2010, representatives from each of these facilities completed 

an online survey about their psychiatric inpatient, outpatient, and provider capacity. The survey was composed 

of 30 questions and was completed by one individual in each system that is knowledgeable or in a senior 
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ǇƻǎƛǘƛƻƴΦ ¢ƘŜ ǎǳǊǾŜȅ ǿŀǎ ŘŜǎƛƎƴŜŘ ǿƛǘƘ ǘƘŜ ƘŜƭǇ ƻŦ ƳŜƳōŜǊǎ ƻŦ ǘƘŜ ǇǊƻƧŜŎǘΩǎ ŀŘǾƛǎƻǊȅ ŎƻǳƴŎƛƭ ǿƘƻ ǊŜǇresent 

these private health care systems. Included in Appendix L is a copy of the Private Health System Survey.   

The project implemented a system survey to better understand the issues faced by the BHD from the 

perspective of administrators and key stakeholders within BHD programs. The online BHD survey was similar to 

the Private Health System Survey, asking about capacity and staffing in the following BHD-operated programs: 

Outpatient Services (individual therapy, group therapy, and medication management), Case Management, Day 

Treatment, Crisis Respite Services, Crisis Resource Center, Observation Unit, Crisis Walk-in Center, Crisis Mobile 

Service, and Acute Adult Inpatient. These surveys were completed in July 2010. 

4. Service Utilization and Outcome Data  
To understand the rates of service utilization and the ways in which individuals move in and out of the mental 

health service system in Milwaukee County, the project team analyzed both state and county-level 

administrative data. The project team reviewed Medicaid Administrative Data for the two most recent years 

(2007 and 2008). The data sets reviewed for the project included Fee for Service Claims (35 million), HMO 

Encounters (12 million), and CMO (Family Care) Encounters (590,000). Medicaid data was available for a total of 

243,000 members. Milwaukee County Administrative and Assessment Data were reviewed for the two most 

recent years (2007-2009). The data sets reviewed included Brief Psychiatric Rating Scale (BPRS) File (which 

contained 2,619 records), Episode Assessment File (35,859 records), Role Functioning Scale (RFS) File (1,360 

records), Registration and Assessment Packet (RAPS) (11,682 records), Demographic Files (14,545 records), and 

Services (231,370 records). Using service utilization data for the two-year period, HSRI calculated the percentage 

of consumers (snapshot plus arrival) who used the service and, for those who use the service, how much of the 

service was used on average.  This data was used to compare to systems that are considered to be employing 

best practices. 

The project team had originally intended to use the functional level assessment data to generate an algorithm to 

translate functional level assessments used at the state level into a single functional level scale that can be used 

to compare functional levels throughout the system. However, the information on functional level was difficult 

to obtain from the data that is currently available. The number of individuals for whom a functional level 

assessment was completed on more than one occasion was only a small sub-sample of the larger population. 

This small sample was not sufficient to generate enough statistical power to make reliable inferences about the 

Milwaukee County mental health system. Therefore, the redesign project team focused on current service 

availability and utilization for this phase of the redesign project. 

Findings  
The project team collected a large quantity of data from each of the data sources outlined above. The findings 

from these data collection efforts are detailed in this section. Findings are organized by data source. 

1. Community Meetings  
Community meeting participants identified a number of pressing issues and challenges for people receiving 

mental health services in Milwaukee County. Several issues were raised multiple times by diverse stakeholders 

across the series of community meetings. Participants noted waiting lists for care, limited points to enter into 
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the system, and gate-keeping by insurers as having a negative impact on access to care. They also pointed to 

basic needs such as housing, food, and transportation that were currently experienced by the population 

receiving public mental health services in Milwaukee County. Participants identified a need for more providers 

and for coordination of services through increased communication between providers. Many participants noted 

that stigma is a significant barrier for people seeking mental health services. 

Community meeting participants also articulated a vision for an improved adult mental health system. From the 

perspective of community meeting participants, an improved adult mental health system includes more 

consumer involvement, leadership, and empowerment. Participants noted that the increased use of person-

centered recovery plans and more availability of peer supports would contribute to an improved system. 

Additionally, participants said that more education and training for providers and consumers would improve 

services and access. Participants envisioned a more culturally competent system that offers bilingual and 

interpreter services for individuals with limited English proficiency. Participants also envisioned a system of 

integrated primary care, mental health and substance abuse services.  

2. Key Informant Interviews Organized by Guiding Principles  
In this analysis, the key informant interview data is organized by Guiding Principles. Within those principles, sub-

themes were identified. These were themes that emerged in multiple interviews with informants from various 

parts of the system. Results are presented below by guiding principle and sub-theme. 

Principle 1: Recovery Oriented and Consumer -Centered System  

Vision and Culture  

Informants had much to say about the importance of recovery and consumer-centeredness for this system 

redesign project. Many assets were identified, but also many challenges. Informants highlighted the importance 

of education at all levels of the system and the need for more recovery-oriented and consumer-centered 

services. Based on the interviews, it was clear that the BHD leadership had a vision for a recovery-oriented 

mental health system. However, it was also clear that more education is needed regarding rehabilitation and 

recovery for policymakers as well as members of the community. This education will serve to both clarify the 

vision of the BHD leadership and elicit buy-in from all system stakeholders. 

More Opportunities for Consumers Participation  Needed 

Many informants observed that Milwaukee County consumers and advocates are not as active or influential as 

consumers and advocates in other communities with which they are familiar. The Milwaukee Mental Health 

Task Force and other organizations have created opportunities for consumer participation, and some peer 

specialist positions exist in the BHD and elsewhere. However, informants agreed that more such opportunities 

are needed throughout the entire mental health system.  

Recovery-Oriented and Consumer-Operated Services 

There was a concern amongst informants that because Milwaukee County has not had a long history of 

community-based, recovery-oriented services, both consumers and providers may be less familiar with them 

and less likely to seek them out. This lack of understanding may lead to fewer provider referrals, or to consumer 

refusals of recovery-oriented services. Informants noted that peer supports such as peer specialists and venues 

such as Warmline, Inc., Grand Avenue Club, Our Space, and IndependenceFirst are a valuable component of the 
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system. Informants expressed the hope that peer support services in particular and recovery-oriented services in 

general be expanded and promoted. 

Informants noted a number of opportunities for Milwaukee County to increase and enhance its recovery-

oriented service offerings in the near future. The 1915(i) state plan option has the potential to increase the 

availability of supported employment and peer-operated services. This, as well as recently instituted peer 

specialist certification may help with integrating more peer supports into traditional services, creating more 

peer-operated services, and allowing more mechanisms for reimbursement of these services. 

Provider Education about Recovery 

In addition to broad public and system-wide education about recovery, more recovery education is needed for 

providers in particular. Informants asserted that recovery education should be built into all provider trainings 

and orientations. Currently, the BHD does offer some recovery components in its trainings, but some informants 

were concerned that providers in the private sector may not be receiving the same exposure to recovery 

principles.  

Some informants asserted that more recovery education is needed for case management services in particular, 

and that case managers should be trained and encouraged to use an approach in which consumers are more 

self-directed. In particular, informants believed that case managers should be given the resources to take a more 

collaborative and person-centered approach to treatment planning.  

Consumer Education about Resources 

Informants noted a need for increased consumer education regarding the availability of services. The Crisis 

Resource Center provides some materials and assistance in this regard, but informants felt that many consumers 

were not aware of this service. One interviewee noted that more illness and wellness self-management tools 

such as the Wellness Recovery Action Plan (WRAP) should be made available to consumers. Other informants 

said that comprehensive resource guides would be helpful for consumers. Informants further noted that peer 

specialists would be helpful in providing education for consumers.  

Principle 2: Community -Based Services 

Outpatient Services 

Most informants identified significant capacity and access issues with outpatient services in Milwaukee County. 

Some discussed the possibility of more shared responsibility for outpatient services with providers outside of the 

BHD, including those in private systems. However, informants also acknowledged that it may be difficult for 

other providers to offer services to consumers at the same level of need given safety issues, complications with 

payment, and difficulties with engagement in treatment. 

Continuum of Care 

Informants expressed concern regarding the lack of continuity between inpatient and outpatient services. This 

lack of continuity frequently leads to individuals receiving inadequate or inaccessible community care and 

returning to crisis services. Because of these problems with the continuum of care in Milwaukee County, both 

inpatient and outpatient providers expressed concern regarding their ability to serve individuals in the least 

restrictive environment.  
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Case Management 

Informants said that case management is an important service for individuals with a high need for services and 

supports. Informants shared that TCM tends to serve individuals who are newer to the system and that there 

exists a culture of mutual support in this program. In contrast, one interviewee noted that case managers in the 

/{t ƳƛƎƘǘ ŦŜŜƭ άƭŜǎǎ ŜƴŜǊƎŜǘƛŎέ ōŜŎŀǳǎŜ ǘƘŜȅ ǎŜǊǾŜ ƛƴŘƛǾƛŘǳŀƭǎ ŜȄǇŜǊƛŜƴŎƛƴƎ ƳƻǊŜ ŎƘǊƻƴƛŎƛǘȅ. Some informants 

suggested that a continuum of case management intensity would allow more people to receive services without 

expanding capacity. Individuals may be released from case management when they reach a higher functional 

level but still receive oƴƎƻƛƴƎ άǊŜŎƻǾŜǊȅ ŎƘŜŎƪ-ƛƴǎέ ǿƛǘƘ ǘƘŜ ƻǇǇƻǊǘǳƴƛǘȅ ǘƻ ŜƴǘŜǊ ōŀŎƪ ƛƴǘƻ ǊŜƎǳƭŀǊ ŎŀǎŜ 

management if the needs become more acute.  

Principle 3: System Capacity  

Crisis Services  

Informants identified a need to divert individuals in crisis from inpatient and emergency services. There has 

been a concerted effort on the part of the County to reduce emergency department and ED use in recent years. 

However, EDs have more than doubled in the past ten years; one interviewee reported that in 2000 there were 

2,657 EDs, and in 2009 there were 6,058. One reason for this increase is that police officers and emergency 

ǇŜǊǎƻƴƴŜƭ Ƴŀȅ ōŜ άƻǾŜǊƭȅ Ŏŀǳǘƛƻǳǎέ ōŜŎŀǳǎŜ ƻŦ Ǉŀǎǘ ŜǾŜƴǘǎ ŀƴŘ ƭƛŀōƛƭƛǘȅ ŎƻƴŎŜǊƴǎΦ   

Informants pointed to various alternatives to inpatient emergency treatment such as the Crisis Resource Center 

and crisis respite services, crisis prevention services such as Warmline, Inc. and mobile crisis services. Such 

services can provide prevention and/or diversion from more costly and coercive crisis services and allow 

individuals to remain in the community. 

Inpatient Capacity  

All key informants identified inpatient capacity as a significant issue faced by Milwaukee County, though there 

were differing opinions regarding the nature of the issue and potential solutions.  One frequently mentioned 

option was for the County to build additional inpatient capacity among the private health systems by contracting 

out for additional inpatient services.  It was acknowledged, however, that this is a complex issue, as the 

opportunity for sufficient reimbursement for certain low-income or indigent individuals may not exist, and 

sufficient private sector capacity and expertise is not currently available to appropriately care for those with the 

highest levels of acuity.  

Informants also expressŜŘ ŎƻƴŎŜǊƴ ǘƘŀǘ .I5Ωǎ ǎǳŎŎŜǎǎŦǳƭ ŜŦŦƻǊǘ ǘƻ ǊŜŘǳŎŜ ƛƴǇŀǘƛŜƴǘ ƻǾŜǊŎǊƻǿŘƛƴƎ ōȅ ǊŜŦŜǊǊƛƴƎ 

individuals with insurance to private health systems had exacerbated its fiscal concerns by causing it to serve an 

even more disproportionate number of people without insurance. 

Insurance and Payment 

{ŜǾŜǊŀƭ ƛƴŦƻǊƳŀƴǘǎ ŘƛǎŎǳǎǎŜŘ ǘƘŜ ǇƻǘŜƴǘƛŀƭ ƛƳǇŀŎǘǎ ƻŦ .ŀŘƎŜǊ/ŀǊŜΩǎ ƴŜǿ ƛƴǎǳǊŀƴŎŜ ǇǊƻƎǊŀƳ ŦƻǊ ŎƘƛƭŘƭŜǎǎ ŀŘǳƭǘǎΦ 

The introduction of BadgerCare Core has created more opportunities for consumers to seek outpatient care. 

However, there are limits on the benefits that can lead to problems with access. The Wisconsin Parity Act does 

not yet affect the BadgerCare service package, although some informants recommended during interviews that 

DHS make changes. Because BadgerCare Core covers psychiatry but not other outpatient and community 

services, it is possible that Milwaukee County will experience an increase in demand for psychiatry. 
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As in many systems, no-shows are a problem for private providers in Milwaukee County because insurers do not 

reimburse providers when individuals fail to show up for an appointment. FQHCs were identified as having the 

potential to maximize capacity because they receive cost-based reimbursement. In interviews, it was suggested 

that if FQHCs could expand capacity, including physical space, they could take on more outpatient care.  Some 

representatives expressed concern about the level of engagement and symptom acuity of persons who would 

use outpatient services at FQHCs. 

Several informants noted because other facilities and health centers require that a person have insurance in 

order to provide services other than emergency care, the county-funded system serves a disproportionate 

number of individuals with no health insurance. Thus the BHD is frequently the sole mental health care provider 

for individuals with no insurance, leaving less capacity for insured individuals. 

 Workforce Development 

Informants in multiple interviews suggested using psychiatry residents on rotation at various service locations 

including crisis services, FQHCs, and other outpatient settings. This would expand the available workforce at 

these locations as well as provide a training opportunity for residents. 

Informants expressed a need for increased training for case management, inpatient, and outpatient service 

providers on new and alternative crisis services such as the Crisis Resource Center. There is also an ongoing 

training need for incumbent workers. Informants identified a need for more training opportunities for all 

providers, and possibly more mandatory case manager trainings.  

Principle 4: Quality  

Accountability  

Many informants noted that the BHD is working towards TJC accreditation in 2012 as part of the Quest for 

Recovery initiative.  Representatives of BHD recognize that this is an important and significant achievement. 

Some speculated that private facilities might currently have more oversight and accountability mechanisms than 

BHD because BHD is not subject to TJC oversight at this time.  

Allocation of Resources 

Informants expressed concern that a large percentage of county resources are expended on services for which 

there has been little to no scientific evidence demonstrating that they are effective. There was hope that some 

resources could be shifted to practices for which an evidence-base has been established such as ACT, permanent 

supportive housing (PSH), and supported employment. Some EBPs are currently available in Milwaukee County, 

but only in very limited supply. A re-allocation of resources to EBPs could lead to a more efficient use of public 

dollars and better outcomes for consumers.  

Information Technology and Data Systems 

Currently, a health information exchange connects all of the emergency rooms in Milwaukee County, including 

PCS. The FQHCs also participate in this network. This has the potential to provide real-time information on 

persons coming into emergency rooms. 

Informants said that BHD has trouble tracking people who are re-admitted to the emergency or inpatient unit 

and people in the community because there is no link with Medicaid data. Informants relayed that if data 
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systems were coordinated with private health systems, providers would not have to rely on self-reporting by 

consumers about their history, medications, and medical/psychiatric status. 

The Importance of Innovation  

Informants acknowledged the importance of innovation in establishing high quality mental health services to 

people in Milwaukee County. Programs like the Crisis Resource Center and practices such as recovery check-ins 

were noted to be ǘƘŜ άŦǳǘǳǊŜ ƻŦ ŎǊƛǎƛǎ ǎŜǊǾƛŎŜǎέΦ IƻǿŜǾŜǊΣ ƛǘ ǿŀǎ ƴƻǘŜŘ ǘƘŀǘ ǘƘŜǎŜ ŀƭǘŜǊƴŀǘƛǾŜǎ ŎƻǳƭŘ ƴŜǾŜǊ Ŧǳƭƭȅ 

replace inpatient care. Informants emphasized the importance of strategies for early intervention and the 

implementation of more EBPs. 

Principle 5: Coordinated  & Integrated Systems  

Primary Care/MH/AODA Integration  

The integration of primary care, mental health, and substance use services are a state as well as a county 

priority. Informants noted that FQHCs could be looked to as a model because they have been able to 

successfully integrate primary care and mental health services. For example, a person may come into a FQHC for 

mental health services but also see a medical nurse, a doctor, and get lab work done. The BHD would like to see 

more integration of this kind, including interventions for social problems, such as assistance managing housing 

needs and addressing issues such as poverty. One interviewee suggested that hiring doctors dually trained in 

primary care and psychiatry could build a capacity for more integrated care. 

Coordination with Law Enforcement  

Informants expressed a need for increasing and expanding Crisis Intervention Training for police officers in 

Milwaukee County. There was a consensus that more coordination between mental health providers and police 

officers could reduce the need for EDs. Also, informants noted that the frequent use of EDs by law enforcement 

ƭƛƪŜƭȅ ǿŀǎ ŀ ƪŜȅ ŎƻƴǘǊƛōǳǘƻǊ ǘƻ ǎƛƎƴƛŦƛŎŀƴǘ ōŀŎƪƭƻƎǎ ŀǘ .I5Ωǎ t/{ ǘƘŀǘ ŦǊŜǉǳŜƴǘƭȅ ƻŎŎǳǊǊŜŘ ŘǳǊƛƴƎ ǘƘŜ ƳƛŘŘƭŜ ǇŀǊǘ 

of the last decade. 

Coordination with Private Systems 

It was noted that there is greater commitment by private systems in Milwaukee County than in other places. 

There was agreement that interdependence and partnerships between the BHD and the private health systems 

are essential to success of the mental health system. Informants also highlighted the importance of a thoughtful 

distribution of services based on client characteristics, so that individuals are provided services in a setting that 

is equipped to manage their particular needs. There was hope that the private hospitals would increase their 

capacity to work with people at lower functional levels and adjust services to meet the needs of higher acuity 

patients. 

Many informants suggested that in addition to enhancing capacity, it might be more cost efficient for BHD to 

contract for additional inpatient services, particularly since it is unable to obtain Medicaid reimbursement for 

eligible patients because of its designation as an IMD. However, this would require private systems to make a 

commitment to developing the capacity to serve the current population served by BHD Inpatient, and it might 

also require a mechanism for ensuring that private hospitals receive some compensation for serving uninsured 

individuals. 
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Principle 6: Re duce Disparities  

Workforce Capacity  

In terms of workforce capacity, informants identified a need for more culturally competent services, including 

more providers who are bilingual and come from diverse backgrounds. This could be accomplished through 

incentives for bilingual and multi-ŎǳƭǘǳǊŀƭ ǇǊƻǾƛŘŜǊǎ ǘƻ άǎǘŜǇ ǳǇέ ƛƴǘƻ ƳƻǊŜ ŀŎǘƛǾŜ ǊƻƭŜǎ ƛƴ ǘƘŜ ǘǊŜŀǘƳŜƴǘ 

community. Additionally, informants noted a need for more training in cultural competency for all providers. 

Bilingual Services 

Some informants noted that language could be a problem in emergency settings if there is no staff person 

present who can communicate with an individual who is in crisis. In addition to adding more bilingual providers 

to the behavioral health workforce, this problem can also be addressed through increased availability of 

interpreters. 

Disparities in Neighborhoods  

Residents in some neighborhoods experience problems with service availability, according to the informants. In 

particular, transportation to and from important services is highly problematic. Important services, including 

crisis services, are offered in locations that are difficult to reach by public transportation. Additionally, 

informants noted that perceptions of discrimination and prejudice against racially and ethnically diverse groups 

might lead some individuals to not seek out needed services, or not return to services after an initial visit.  

Principle 7: Community & Public Health  

Mental Health Cannot be Separated from Issues in the Community and Social Problems 

A common theme that emerged in the key informant interviews was that mental health is integral not only to 

overall physical health but also to the health and wellbeing of the entire community. Mental health is often only 

one facet of myriad social problems faced by communities in Milwaukee County. Informants stated that there is 

a strong need for more capacity within all systems, including but not limited to the mental health system, to 

integrate solutions to larger social problems.  

Outreach to Communities 

Informants expressed more need for public education about mental health as well as recovery. This education 

should be coupled with prevention and early intervention strategies so that communities can identify and 

address mental health issues as they arise.  

Shared Moral Responsibility  

Informants identified the critical importance of shared moral responsibility amongst all system and community 

stakeholders. All members of the community must make a social commitment to mental health as a public 

health issue. However, integrating mental health systems with other health systems as well as with public health 

entities has been and remains a significant challenge. 

3. Case Management Survey  
Discussed below are the findings from the surveys completed by case managers in the CSP and TCM programs. 

Case managers were asked to fill out surveys for each individual under their care for the month of January 2010. 

Surveys were completed for 2,315 of 2,410 individuals, a 96% response rate. Case managers from the TCM 
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program completed surveys for 1,102 individuals, and CSP case managers completed surveys for 1,213 

individuals. The total sample size for the final analysis was 2,208 because 97 individuals left services during the 

month. 

Case Management Program Characteristics  

During the one-month period in which data was collected, a total of 97 individuals left services, 76 from TCM 

and 21 from CSP. Table 7 details the reasons that were given for individuals leaving services during the study 

period.  

Table 7: Reasons for Leaving Services 

Reason  Number   Percent  

Targeted Case Management (n=76) 

In Jail  26 34% 

Disappeared  19 25% 

Moved  11 14% 

Discharged  11 14% 

Unable to Locate, Presumed Homeless  9 12% 

Community Support Program (n=21) 

In Jail  11 52% 

Moved  6 29% 

Unable to Locate, Presumed Homeless  3 14% 

Disappeared  1 5% 

The most common reason for leaving both programs was that the individual was in jail (34% and 52% in TCM 

and CSP respectively). Other common reasons included disappearance, moving out of the Milwaukee County 

area, and an inability to locate the person because of presumed homelessness. While 11 individuals (14% of all 

service leavers) were discharged from the TCM program, no individuals were discharged from CSP services 

during the data collection period. 

Case managers were asked how long each of their clients had been receiving case management services. This 

information is shown for the TCM and CSP programs in Figure 1 below. 

Figure 1: Time Spent in Case Management 
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A total of 64% of individuals (27% plus 37%, n=491) in TCM had been receiving those services for five or more 

years. A slightly higher percentage of individuals in CSP (41% plus 24% totaling 65%, n=783) received services for 

five or more years. The TCM program served 202 individuals (10% plus 9%, totaling 19%) who were new to 

services within one year, and the CSP program served 95 individuals (5% plus 3%, totaling 8%) new to services 

within one year. 

To determine the amount of case management services being delivered to individuals enrolled in the TCM and 

CSP programs, case managers were asked to document how frequently they had been in contact with each 

client on their caseload. The average frequency of contacts relative to the length of time the client had been 

receiving case management services is detailed in Figure 2. 

Figure 2: Average Monthly Contacts by Time Spent in Program 

 

The data reflects that CSP services are designed to be more intensive than TCM services and are thus associated 
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amounts of services that were appropriate for their needs. Case managers in both the TCM and CSP programs 

felt that individuals needed more services than they actually received. Tables presenting this data along with 

case manager-rated functional level information can be found in Appendix M. These tables are intended for 

assistance with service system planning. 
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A simplified version of this data highlighting differences between current and ideal service amounts for a 

selection of services is found below in Table 8. The first two columns (Service Type and Unit) represent the 

service type and the unit in which the service is measured. The third and fourth columns (Difference in Units) 

show the differences between the service amount that was determined to be ideal by the case manager and the 

service amount that the individual actually received. For all of the services listed below, individuals received a 

less-than-ideal amount of service, as evidenced by the negative numbers. The final two columns (% Needs Met) 

represent the percentage of needed services that were actually delivered. 

Table 8: Differences Between Current and Ideal Service Amounts 

Service Type  (Unit)  Difference in Units  % Needs Met  

 TCM  CSP  TCM  CSP  

24 Hour CBRF (Days) -211 -495  74% 71%  

Activities of Daily Living (Hours) -927 -832  39% 76%  

Supported Apartments (Days) -1184 -716  56% 60%  

Social & Recreational Skills (Hours) -900 -1173 35% 64% 

Group Therapy (Hours) -207 -506 27% 51% 

Individual Therapy (Hours) -484 -504 37% 48% 

Drop-in Social Club (Hours) -1998 -3423 33% 25% 

Supported Employment (Hours) -662 -1154 37% 18% 

Employment-Related Services (Hours) -459 -1361 31% 14% 

Day Treatment (Days) -926 -859 22% 10% 

Substance Abuse Counseling (Hours) -1195 -859 12% 10% 

Detoxification Program (Days) -185 -448 5% 8% 

The proportion of service needs that were met ranged from 5% to 76%. Case managers consistently reported 

that the individuals on their caseloads were receiving less than ideal amounts of substance use services (5% to 

12% of needs met). Case managers reported that individuals receiving case management had a relatively high 

percentage of needs met by 24 Hour Community Based Residential Facilities (74% TCM and 71% CSP). While 

individuals in the CSP program were rated as having a relatively high proportion of Activities of Daily Living (ADL) 

service needs met (76%), only 39% of individuals in the TCM program were receiving the ideal amount of ADL 

supports. 

In total, the survey indicates that individuals receiving case management need more services that can help them 

live and work in the community. Case managers felt that individuals receiving case management services needed 

more support finding and maintaining employment and housing, as well as developing social skills and positive 

relationships. Case managers also expressed that many individuals on their caseloads are in need of services that 

help them with substance abuse problems. 

For each needed service that was not delivered (or not delivered in the needed amount), case managers were 

asked to indicate what they believed was the reason for the discrepancy. These reasons, broken out by TCM and 

CSP, are presented in Figure 3. 
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Figure 3: Reasons Amount of Service Was Less Than Ideal 
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service (given 106 times or 5% of reasons for CSP and given 112 times or 5% of reasons for TCM). In total, 
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Figure 4: Functional Levels of Consumers Being Discharged from Inpatient Facilities 
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Table 9: Prescribed Service Amounts Received After Discharge  

Services BHD Inpatient  Private Inpatient  

Service Type Units Amount 
Prescribed 

Amount 
Confirmed 

Needs 
Met 

Amount 
Prescribed 

Amount 
Confirmed 

Needs 
Met 

Psychiatric Follow-up hours 42 48 114% 11 8 73% 

Medication 
Management  

hours 158 96 62% 38 26 68% 

Transitional Housing  days 60 31 52% 0 0 n/a 

Case Management hours 147 61 41% 143 79 55% 

24 Hour CBRF  days 107 31 29% 0 0 n/a 

Individual Therapy hours 44 12 27% 34 40 118% 

Day Treatment  days 112 20 18% 127 89 70% 

Social/Recreational 
Skills  

hours 38 7 18% 16 0 0% 

Employment-Related 
Services  

hours 57 8 14% 2 1 50% 

Long-Term Care days 395 30 8% 0 0 n/a 

Substance Abuse 
Counseling  

hours 185 6 3% 10 2 20% 

Table 9 demonstrates that inpatient staff completing the SPES believed that a large proportion of needed 

services would not be available to individuals upon discharge. On the whole, this was more pronounced for 

those being discharged from the BHD facility as opposed to the private facility. For example, individuals being 

discharged from BHD had only 27% of individual therapy services met, whereas those being discharged from the 

private inpatient facility were anticipated to receive more than the prescribed amount of individual therapy 

(118%) needs met. On the BHD side, service needs were met less than half of the time for a total of eight 

services; on the private inpatient side, service needs were met less than half of the time for only one service, 

substance abuse counseling.  

An exception to this trend is psychiatric follow-up services; those discharged from the BHD were expected to 

receive more follow-up services than needed (114%), whereas those discharged from private inpatient were 

expected to have only 73% of psychiatric follow-up needs met. The amounts of medication management service 

needs met were approximately the same for public and private inpatient discharges (62% for BHD and 68% for 

private). 

There were also differences in the amounts and types of services prescribed for the two groups. No individuals 

being discharged from the private inpatient facility were prescribed transitional housing, CBRF, or long-term 

care services, for example. Substance abuse counseling and employment-related services were also prescribed 

in much higher amounts for those being discharged from BHD inpatient (substance abuse counseling: 185 hours 

versus 10 hours; employment-related service: 57 hours versus 2 hours). 

5. Consumer Survey 
The system redesign team developed and implemented a consumer version of the SPES to obtain consumer 

perspectives on their own service needs. This survey is the first time that SPES has been developed for use with 

consumers and will inform future revisions and implementation of the consumer SPES. 
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Consumer Characterist ics 

A total of 614 consumers filled out the survey, which was available in English and Spanish. Although an effort 

was made to reach out to all consumers, because the survey was lengthy, there may have been lower 

representation of persons with limited reading skills. The average age of survey respondents is 45 years. A little 

over half of the respondents (55%, n= 327) are women. As shown in Figure 5, the respondents are racially and 

ethnically diverse: 48% (n=305) identify as white, 40% (n=254) African American, and 5% (n=33) Hispanic. Asians, 

Native Hawaiians, and American Indians are also represented. Although not reflective of the demographic 

makeup of Milwaukee County as a whole, the demographics of the consumer SPES respondents are similar to 

those of the populations receiving mental health services from the County. The racial and ethnic diversity of the 

respondents is also comparable to the group that responded to the Mental Health Statistics Improvement 

Program (MHSIP) survey conducted each year by Vital Voices for Mental Health, an advocacy organization in 

Milwaukee County.  

Figure 5: Race and Ethnicity of Respondents 

 
As shown in Figure 6, 80% (n=483) of the survey respondents were unemployed, with 52% (n=313) not looking 
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Figure 6: Employment Status of Respondents 
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how consumers reported their average functional level over the past 30 days. The self-rated functional levels 

over the past 30 days are comparable to the other two functional level ratings consumers were asked to report. 

Figure 7: Self-Rated Average Functional Level Past 30 Days 
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and what needs to change, while not discounting that individuals may in fact feel that they are getting the right 

amount of some services some of the time. 

Although the majority of consumers reported they were getting the right amount of services most of the time, 

reports of service needs varied depending on the type of service. Figure 9 below provides a breakdown of 

perceived service needs by type of service.  

Figure 9: Consumer-Rated Needed Service Amounts by Service Type 

 

Consumers most frequently identified that they needed more employment-related services. Although 61% 

(n=131) of consumers felt that they got the right amount of employment-related services, 37% (n=80) felt that 
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In general, a large proportion of consumers indicated that they needed more community-based, recovery-

oriented services including individual therapy, support groups, and peer-operated services. While some 

individuals indicated that they needed more 24-hour and acute inpatient crisis services, a similar proportion 

indicated that they needed less of these services.  

In addition to inquiring about service needs, the SPES also asked consumers to indicate the reasons why they 

were receiving too much or too little of a service. Reasons were related to service availability, provider 

decisions, family requests, insurance and payment issues, language or cultural barriers, or personal choice. 

These reasons are detailed below in Figure 10. 

Figure 10: Reasons Provided for Not Receiving Needed Amounts of Services 
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redesign project team analyzed reasons for refusals broken out by service type. This information is provided 

below in Figure 11. 

Figure 11: Refusal Reasons by Service Type 
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crisis services (15% of reasons) and acute inpatient (9% of reasons).  

The refusal because of lack of understanding was particularly pertinent for more recovery-oriented services that 

may not be familiar to respondents. These services include peer-operated services (16% of reasons) and 

clubhouse programs (19% of reasons). These findings suggest a need for more consumer education regarding 

recovery-oriented services.  

Another interesting finding was that many consumers reported that they did not receive an adequate amount of 

services because the service did not exist. Consumers sometimes reported that services did not exist when in 

fact they were available in the community. The frequencies with which consumers reported not receiving the 

needed amount of a service for this reason are presented in Figure 12. 
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 Figure 12: Consumer Reports that Service Does Not Exist 

 

As Figure 12 demonstrates, many consumers believed that important services and supports such as 

employment-related services, housing support services, and crisis alternatives such as the Crisis Resource Center 

and crisis respite care were not available to them, although these services are currently available in the 

community (albeit in limited amounts). These findings further suggest a need for more consumer education, in 

this case regarding services and supports that are currently available in the community.  

Two other reasons for service discrepancies are worth noting. The first is the frequency with which consumers 

felt that they were receiving too much or too little of a service because of decisions made by their providers. 

These reasons are illustrated in Figure 13 below. 

Figure 13: Reasons for Service Discrepancies Related to Provider Decisions
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Consumers identified provider decisions as being the reasons for receiving too little of a service 15 to 20% of the 

time for housing services (transitional housing, supported apartments, and 24-hour CBRF, and Safe Haven) and 

two crisis services (crisis respite care and the Crisis Resource Center). When consumers felt that they received 

ǘƻƻ ƳǳŎƘ ŎŀǎŜ ƳŀƴŀƎŜƳŜƴǘΣ ǘƘŜȅ ƛŘŜƴǘƛŦƛŜŘ ǘƘŜ ǇǊƻǾƛŘŜǊΩǎ ŘŜŎƛǎƛƻƴ ŀǎ ǘƘŜ ǊŜŀǎƻƴ нм҈ ƻŦ ǘƘŜ ǘƛƳŜΦ {ƛƳƛƭŀǊƭȅΣ 

when consumers received more acute inpatient services than were needed, they felt that this was due to their 

ǇǊƻǾƛŘŜǊΩǎ ŘŜŎisions 14% of the time. 

A second common reason for discrepancies between needed and received services was issues with insurance. 

Amounts are shown below in Figure 14 

Figure 14: Insurance-Related Reasons for Service Disparities 

 
In particular, consumers reported insurance as a barrier for three service types: substance use services, 

individual therapy, and medication management.  

6. Physician Survey  
To gain the perspective of medical professionals outside of the Milwaukee County mental health system who 

nonetheless encounter patients with mental health needs, we conducted surveys with physicians from a list 

provided by the Medical Society of Milwaukee County.  

A total of 157 providers responded to the online survey, 118 of whom indicated they serve individuals with 

mental health service needs. Providers came from a variety of professional disciplines, including primary care 

and internal medicine, psychiatry, emergency services, and physical health specialties. The place of practice for 

the majority of respondents was a health system medical group (68%, n=50), with 28% (n=20), in private practice 

and 26% (n=19), at the Medical College of Wisconsin. A small proportion worked in other organizations, 

including the VeteraƴΩǎ !ŘƳƛƴƛǎǘǊŀǘƛƻƴΣ Ŏƻǳƴǘȅ ƘƻǎǇƛǘŀƭǎΣ ŀƴŘ CvI/ǎΦ {ǳǊǾŜȅ ǊŜǎǇƻƴŘŜƴǘǎ ǇǊƻǾƛŘŜŘ ŀ ǊŀƴƎŜ ƻŦ 

services to individuals with mental health needs, including mental health assessments, referrals to mental health 

services, medication management, physical health services, emergency or crisis services, and counseling. 

Survey respondents were asked to rate the quality of services that are currently available in Milwaukee County. 

Physicians were also given the option of indicating if they did not know enough about services to rate their 

quality.  

A large proportion of the survey respondents indicated that they did not know about services; over half of all 

providers who responded to the survey did not know about the quality of educational and employment support 

services, housing supports, self-help and peer support groups, and social skills training services. This finding 

suggests a need for more integration of care and more education for providers regarding the services and 

supports that are available to the individuals they serve. Ratings of service quality from providers who did feel 

that they knew enough to comment are found below in Figure 15.  
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Figure 15: Physician-Rated Quality of Services 

 

The survey results indicate that providers differed in their opinions of the quality of services for individuals with 

mental health needs in Milwaukee County. However, providers consistently rated many services fair or poor, 

and no single service was consistently rated very good or excellent. The services receiving fair or poor ratings 

most consistently were related to community supports such as housing (73%, n=29), employment (65%, n=24) 

and education (67%, n=26) support services, and alcohol and other drug counseling services (53%, n=37). 

Medication management services received the highest number of very good or excellent ratings (33%, n=22), 

although ratings on this service remained fairly mixed (38% or n=25 rated medications fair or poor, and 29% or 

n=19 ranked them good). 

In additioƴ ǘƻ ǊŀǘƛƴƎ ǘƘŜ ǉǳŀƭƛǘȅ ƻŦ ǎŜǊǾƛŎŜǎΣ ǇǊƻǾƛŘŜǊǎ ǿŜǊŜ ŀǎƪŜŘ ǘƻ ǊŀǘŜ ŀ ǎŜǊƛŜǎ ƻŦ ǎŜǊǾƛŎŜǎ ŀǎ ŜƛǘƘŜǊ ά5ƛŦŦƛŎǳƭǘ 

ǘƻ !ŎŎŜǎǎέ ƻǊ ά9ŀǎƛŜǊ ǘƻ !ŎŎŜǎǎέ ǿƛǘƘ ǘƘŜ ŀŘŘƛǘƛƻƴŀƭ ƻǇǘƛƻƴ ƻŦ ƛƴŘƛŎŀǘƛƴƎ ƛŦ ǘƘŜȅ ŘƛŘ not know or were unsure 

about the accessibility of a service.  

Close to 50% of providers indicated that they did not know or were unsure about the accessibility of many 

community support services, including self-help/peer support groups, social activities, and employment and 

educational support services. Survey respondents also identified a large number of services as being difficult to 

access. These ratings are detailed in Figure 16 below.  
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Figure 16: Services Rated Difficult to Access 

 

Psychiatry was most frequently raǘŜŘ ά5ƛŦŦƛŎǳƭǘ ǘƻ !ŎŎŜǎǎέ ŀǘ тп҈ (n=71), followed by acute services at 62% 

(n=59) and counseling and therapy at 58% (n=55)Φ  IƻǳǎƛƴƎ ƘŀŘ ǘƘŜ ŦŜǿŜǎǘ ά9ŀǎƛŜǊ ǘƻ !ŎŎŜǎǎέ ǊŀǘƛƴƎǎ ŀǘ у҈ 

(n=8). 

 When asked whether there were important services and supports that are unavailable to the people they serve, 

56% (n=49) of providers answered yes. Providers consistently identified two services categories in particular as 

lacking: outpatient services such as counseling and psychiatry and community rehabilitative services such as 

supported employment. Many survey respondents also noted that uninsured patients face a significant barrier 

to receiving services and often go without much-needed supports such as mental health counseling and drug 

and alcohol services. 

7. Private and Public Health System Surveys 
To gain the perspective of administrators and others in leadership positions in the private and public health 

systems, redesign project staff conducted a survey of administrators.  

Private Health System Survey  

A total of 11 individuals responded to the survey of private health system administrators. Six respondents 

represented private hospitals, one respondent represented a teaching hospital, and four represented FQHCs. 

Five of the respondents were Behavioral Health Administrators, two were Chief Executive Officers, one was a 

Chief Operating Officer, and two were providers. 

Private Health System Capacity 

Four of the responding systems provide inpatient psychiatric care: Rogers Memorial Hospital, Columbia-St. 

aŀǊȅΩǎΣ !ǳǊƻǊŀ IŜŀƭǘh Care, and Wheaton Franciscan Health Care. Between these four systems there are a total 

of 376 licensed acute psychiatric beds and 255 staffed beds. Three of the four private health systems indicated 

that their beds were filled to capacity 75-99% of the time in the past 12 months. One system indicated that its 

beds were filled to capacity 50-74% of the time.  
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Respondents expressed mixed opinions as to whether their inpatient capacity was sufficient to meet the needs 

of the people they serve. Half of respondents felt that they had enough inpatient beds, while the other half felt 

that they had enough inpatient beds most of the time, but not all of the time. Four respondents felt that private 

health systems in Milwaukee County need to increase acute inpatient psychiatric beds; another three 

respondents felt that there are enough beds in Milwaukee County, but they need to be used more efficiently. 

No systems reported plans to increase their number of beds in the next 12 months. 

Respondents from six health care systems reported that they provide outpatient psychiatric programs and 

services: Columbia-{ǘΦ aŀǊȅΩǎΣ !ǳǊƻǊŀ IŜŀƭǘƘ /ŀǊŜΣ ²ƘŜŀǘƻƴ CǊŀƴŎƛǎŎŀƴ IŜŀƭǘƘ /ŀǊŜΣ aŜŘƛŎŀƭ /ƻƭƭŜƎŜ ƻŦ 

Wisconsin, Milwaukee Health Services, and Health Care for the Homeless of Milwaukee. Figure 17 shows the 

number of slots by service along with the average percentage of the time across systems that these programs 

were filled to capacity. The service with the most capacity was medication management (5,136 slots), 

representing over half of all available slots for any service. A very small number of slots (21 in total) for 

assessment and testing were available across the six responding health care systems. The frequency with which 

services were filled to capacity varied a great deal by service type.  

Figure 17: Percentage of Time Outpatient Services are Filled to Capacity 

 

Only one respondent reported that the number of outpatient slots were adequate in his or her facility. The 

majority of respondents (four in total) indicated that they have enough capacity most of the time, but not all of 

the time. Another two respondents reported that they do not have enough capacity in their outpatient 

programs. Six systems plan to grow outpatient capacity in the next 12 months. These responses include two 

systems that do not currently provide outpatient psychiatric services and four systems that do currently provide 

outpatient psychiatric services. Six of eight respondents felt that private health systems in Milwaukee County 

needed to expand outpatient capacity. The other two respondents felt that Milwaukee County has sufficient 

outpatient capacity but needs to use it more efficiently. 

Survey respondents were asked to comment on the number of mental health professionals currently staffing 

their inpatient and outpatient programs. Eight health systems reported a total of 75 psychiatrists employed, 

contracted, or available as voluntary, independent medical staff members. Eight systems report that they plan 

to recruit more psychiatrists in the next 12 months, and one system reported that they do not. Nine health 

systems reported a total of 175 therapy professionals (including psychologists, social workers, and other therapy 
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professionals) employed or contracted in their system. Five systems reported that they plan to recruit additional 

therapy professionals in the next twelve months, and four reported that they do not. 

Reasons for Turning Individuals Away  

Respondents from the private health systems indicated that their system has to turn consumers away from 

inpatient care about half of the time. Five out of five responding systems reported that they had to turn people 

away from their outpatient psychiatric programs about half of the time. Respondents were asked to report the 

three most frequent reasons for having to turn consumers away from acute inpatient and outpatient psychiatric 

services. The results are in Figure 18 and Figure 19. The number to the right of the bar represents the number of 

respondents who chose that answer as one of the top three reasons. 

Figure 18: Reasons for Turning Individuals Away from Inpatient Services 

 

Figure 19: Reasons for Turning Individuals Away From Outpatient Services 

 

According to survey respondents, it is relatively common (two respondents indicated a top-three reason) for 

private inpatient providers to turn individuals away because they would be better served by the BHD. Other 

common reasons include a lack of clinical expertise or capacity and refusals. Consumer refusals were also a 

common reason for turning individuals away from outpatient services, as shown in Figure 19. The issue of 

consumer refusals has emerged in multiple surveys and will be discussed in greater detail later in the report. A 

lack of capacity was also a very common reason for turning individuals away from outpatient services (given as a 

top-three reason seven times). 

Public Health System Surv ey 

A total of four administrator/directors responded to the public health system surveys. They represented crisis 

services, day treatment, outpatient services including case management, and inpatient services. 
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Administrators were asked to indicate the capacity for each BHD-operated service and to comment regarding 

the capacity of those services. The results are presented below in Table 10. 

Table 10: BHD Service Capacity 

Service Capacity (units)  Usage Rate Enough Capacity? 

Crisis Respite  16 (beds) 87% most of the time, but not all of the time 

Crisis Resource Center 7 (slots) 65% no 

Observation Unit 18 (beds) 75% yes 

Crisis Walk-in Center 25 (units per day) 80% yes 

Crisis Mobile Service 10-15 (served per day) 30% yes 

Day Treatment 144 (billable hours) 100% most of the time, but not all of the time 

Individual Therapy 912 (slots)  100% no 

Group therapy 113 (slots)  100% no 

Medication 

Management 

4, 079 (slots)  100% no 

CSP  1,264 (slots)  100% no 

TCM  1,117 (slots)  100% no 

BHD Inpatient 96 (beds) 86.5% yes 

In general, the survey respondents felt that capacity was sufficient for inpatient and crisis services, with the 

exceptions being crisis respite and the Crisis Resource Center. Respondents felt that there was insufficient 

capacity for all outpatient services, the exception being day treatment, which was said to have enough capacity 

most of the time. 

One survey respondent commented that individuals for whom Medicaid benefits are secured are frequently 

transferred out of BHD-contracted outpatient services at the Medical College of Wisconsin because MCW is not 

an FQHC and as such loses money when serving Medicaid patients. Similarly, it was noted that one of the most 

significant problems faced by case managers is helping individuals to access outpatient services when they have 

Medicaid. The respondent noted that very few outpatient providers are willing to accept individuals with 

Medicaid because of low reimbursement rates. The most frequent reason given for transferring individuals from 

the .I5Ωǎ ŀŎǳǘŜ ƛƴǇŀǘƛŜƴǘ ǎŜǊǾƛŎŜ ƛǎ ǘƘŀǘ ǘƘŜȅ ƘŀǾŜ ǇǊƛǾŀǘŜ ƛƴǎǳǊŀƴŎŜ ƻǊ aŜŘƛŎŀƛŘ ŀƴŘ Ŏŀƴ Ǝƻ ǘƻ ŀ ǇǊƛǾŀǘŜ 

hospital. 

An estimated 65-70% of individuals receiving adult acute inpatient through the BHD are said to present with co-

occurring mental health and substance use issues. One respondent indicated a need for more integration of co-

occurring care on the inpatient units.  

Public and Private Inpatient Payer Mix  

Respondents to the public and private surveys were asked to report on the mix of payer types for inpatient 

services. The results are presented below in  

Figure 20. 
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Figure 20: Public and Private Inpatient Payer Mix 

 

A comparison of the payer mix of the two hospitals shows that the public inpatient system serves a higher 

proportion of individuals who are uninsured (19% of total population in the public system versus only 3% in the 

private system) and have Medicaid (51% in the public system versus 36% in the private system).  

8. Behavioral Health Service Utilization Data  
The goal of the analysis of service utilization data was to develop an understanding of how individuals enter into 

the Milwaukee County mental health system (become linked up with mental health services), the services and 

supports they receive once they are in the system, and the ways in which individuals leave the system (stop 

receiving mental health services).  

Because of the absence of needed data regarding functional levels, it was not feasible for the project team to 

run simulations regarding service utilization and costs at this time. As Milwaukee County increases its use of 

service utilization and functional level data, this application will become possible. At the current time, however, 

the service utilization data can be used to provide an insight into the current state of the mental health system. 

Additionally, this data can be used as a basis of comparison to other locations for the mix of services. For 

examples of the service distributions of other states and localities, please refer to Appendix N.  

To better understand these system dynamics, the project team examined three subsets of service utilization 

data covering the two most recent years (2007 ς 2008):  

Those who received only Medicaid (state-funded) services, detailed below in Table 11 below details the state-
funded service utilization information for all services.  Because information regarding functional level was not 
available for the data associated with Medicaid (state-funded) services, service utilization data is reported for 
individuals at all levels.  
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1. Table 11 

2. Those who received only BHD (county-funded) services, detailed below in Table 12 

3. Those who received both state and county-funded services, detailed below in Table 13 

Each of these tables reports the number of monthly arrivals, a snapshot of the current month, and a 

disappearance rate. For the purposes of this data, an arrival is defined as a person entering services after 

receiving no services in the prior three months. Thus, if a person leaves services for three months and then 

returns to the same services, that individual is considered an arrival. In all three tables, the arrival figure refers 

to the average number of new arrivals who enter into the system each month. The snapshot refers to the 

average number of persons who were continuously served by the system during a single month. Using the 

snapshot and the arrivals, the project team calculated a projected total of the number of individuals who receive 

services through the mental health system in a given year. The disappearance rate reflects the percentage of the 

total number of individuals who leave services in a given month.  

Service utilization data is presented by service type as a percentage as well as a number of units. The service 

types are grouped by five general categories: residential; emergency; hospital/inpatient; outpatient treatment; 

and community-based services. The service utilization percentage refers to the average percentage of the entire 

system population who received that particular service in a given month. The average units per month reflect 

the average amount of each service that was received.  

Service utilization by functional level is reported in Table 12 and Table 13; however, there was very little data 

regarding the functional level of the majority of consumers in the sample. The majority of the individuals have 

functional level that is unknown (FL UNK). Therefore, the service utilization data that is most relevant to this 

analysis is reported in the FL UNK column. 

State-Funded Mental Health Services  

. 
Table 11 below details the state-funded service utilization information for all services.  Because information 
regarding functional level was not available for the data associated with Medicaid (state-funded) services, 
service utilization data is reported for individuals at all levels.  
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Table 11: Service Utilization for Medicaid (State-Funded) Mental Health Services 

Arrivals (average number of new persons entering the system each month) = 690 

Snapshot (average number of persons continuously served by the system) = 5,141 

Projected Yearly Total (at current rate of arrivals) = 12,731* 

Disappearance Rate = 15% 

Avg. % Receiving Service in a Month   Avg. Units in a Month 

All FL Service Units All FL 

 Residential   

0.3% Community-Based Residential (CBRF) day 22 

 Emergency   

4% Observation/Unit/ER hour 4 

1% Crisis hour 9 

 Hospital   

3% Acute Inpatient day 8 

1% Hospital Discharge Hour 1 

 Outpatient Treatment   

10% Evaluation/Assessment hour 1 

19% Medication Management visit 1 

26% Individual Therapy hour 2 

1% Group Therapy hour 3 

2% Substance Abuse Counseling hour 3 

2% Day Treatment hour 26 

3% Drug/Alcohol Test hour 12 

0.3% Family Psychotherapy hour 2 

3% Methadone Maintenance hour 13 

 Community-Based Services   

0.3% Social/Recreational Skills hour 12 

22% Case Management hour 17 

0% Peer Operated Services hour 0 

1% Personal Care hour 234 

*Projected Yearly Total for 12 months is calculated by multiplying the total number of arrivals that month by 11 and adding the average 

number of individuals being served that month (snapshot) 

As shown in Table 11 below details the state-funded service utilization information for all services.  Because 
information regarding functional level was not available for the data associated with Medicaid (state-funded) 
services, service utilization data is reported for individuals at all levels.  
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Table 11, an average of 690 individuals are new to receiving Medicaid-funded mental health services each 

month. On average, 5,141 individuals receive mental health services funded by Medicaid in Milwaukee County in 

a given month. The most common Medicaid-funded services are individual therapy (26% receive services at an 

average quantity of two hours per month), case management (22% at an average of 17 hours per month), and 

medication management (19% at an average of one visit per month). Less than 5% of individuals receive any of 

the other services in an average month, including crisis stabilization services, substance use treatment, group 

therapy, and residential treatment.  

County-Funded Mental Health Services  

Table 12 outlines the service types and amounts delivered through the county-funded mental health system. 

This data is reflective of the services that are utilized by individuals who are not currently receiving state-funded 

health insurance and who rely entirely on the mental health services that are available at the county level. The 

project team could calculate functional level for only a small proportion of individuals; therefore, the unknown 

functional level column contains the largest proportion of the sample (99% of arrivals and 89% of the snapshot 

population).
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Table 12: Service Utilization for BHD (County-Funded) Mental Health Services 
Arrivals (average new persons entering system  

per month) 

 Projected Yearly Total (at current rate of arrivals) = 

9,328* 

FL UNK FL 1 FL2 FL 3 FL 4 FL 5 FL 6 Total         

712 1 1 2 1 2 0 719         

99% 0% 0% 0% 0% 0% 0% 100%         

Snapshot (average persons continuously served)   Disappearance 

FL UNK FL1 FL2 FL 3 FL 4 FL 5 FL 6 Total  FL 

UNK 

FL1 FL2 FL 3 FL 4 FL 5 FL 6 

1256 2 22 35 41 39 24 1419  38% 53% 54% 51% 54% 52% 65% 

89% 0% 2% 2% 3% 3% 2% 100%         

Percent that Received Service (% per month)   Number of Units (average per month) 

FL UNK FL1 FL2 FL 3 FL 4 FL 5 FL 6 Service Units FL 

UNK 

FL1 FL2 FL 3 FL 4 FL 5 FL 6 

       Residential        

0% 0% 0% 0% 0% 0% 0% CBRF day 0 0 0 0 0 0 0 

       Emergency        

29% 6% 20% 14% 11% 15% 13% Observation/Unit/ER hour 1 2 2 1 2 2 2 

52% 42% 41% 28% 40% 33% 30% Crisis hour 2 5 3 3 6 4 4 

       Hospital        

11% 13% 21% 11% 13% 8% 9% Acute Inpatient day 8 10 9 9 8 8 8 

6% 13% 15% 11% 8% 5% 4% Hospital Discharge hour 1 1 1 1 1 1 1 

       Outpatient Treatment        

13% 6% 15% 8% 8% 10% 6% Evaluation/Assessment hour 1 2 1 1 1 1 1 

24% 16% 13% 13% 6% 15% 11% Medication 

Management 

cases 1 5 3 2 1 2 1 

15% 23% 15% 5% 5% 8% 7% Individual Therapy hour 2 5 5 5 4 4 2 

1% 0% 2% 1% 5% 7% 4% Group Therapy hour 12 0 11 9 14 12 11 

0% 0% 0% 0% 0% 0% 0% Substance Use 

Counseling 

hour 0 0 0 0 0 0 0 

0% 0% 0% 0% 0% 0% 0% Day Treatment hour 0 0 0 0 0 0 0 

0% 0% 0% 0% 0% 0% 0% Drug/Alcohol Test hour 0 0 0 0 0 0 0 

0.1% 0% 0% 0% 0% 0% 0% Family Psychotherapy hour 1 0 0 0 0 0 0 

0% 0% 0% 0% 0% 0% 0% Methadone 

Maintenance 

hour 0 0 0 0 0 0 0 

       Community-Based Services        

0% 0% 0% 0% 0% 0% 0% Social Skills hour 0 0 0 0 0 0 0 

9% 0% 7% 16% 1% 6% 3% Case Management hour 4 0 23 10 2 10 3 

0% 0% 0% 0% 0% 0% 0% Peer Operated 

Services 

hour 0 0 0 0 0 0 0 

0% 0% 0% 0% 0% 0% 0% Personal Care hour 0 0 0 0 0 0 0 

0% 0% 0% 0% 0% 0% 0% Psych Rehabilitation hour 0 0 0 0 0 0 0 

*Projected Yearly Total for 12 months is calculated by multiplying the total number of arrivals that month by 11 and adding the average 

number of individuals being served that month (snapshot) 
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According to the data in Table 12, an average of 719 individuals are new to services each month, and in an 

average month, 1,410 individuals receive county-funded mental health services. The disappearance rate for 

those with an unknown FL is 38%. The disappearance rate for individuals at a functional level 2 is 54%, meaning 

that of the 22 individuals who were assessed as unable to function in the community, over half left the system 

and are no longer receiving services. 

For those with an unknown functional level receiving county-funded services, the majority of the services 

received are emergency support services (29% observation unit or emergency room services at an average of 

one hour per month; 52% other crisis services at an average of two hours per month). It is interesting to note 

that across all functional levels, between 42% and 61% of all county services fell into the emergency services 

category. This is true even for those at a functional level 4, 5, and 6. Individuals at these levels of functioning 

generally do not rely on emergency services at this frequency (see Appendix N for examples from other 

localities). While anyone may experience a crisis at any functional level, alternatives to traditional crisis services 

would probably be more suitable for these individuals. 

Similarly, a significant proportion of individuals at higher functional levels receive acute inpatient an average of 

eight days per month (13% of those at FL 4, 8% of individuals at FL5, and 9% at FL 6). These sample sizes are 

somewhat small, so these results may not necessarily reflect an ongoing trend. However, the data suggests that 

a high proportion of individuals at all functional levels are receiving large amounts of costly inpatient care. 

Approximately 11% of the 1,256 individuals at unknown functional levels receive an average of eight hours of 

inpatient per month. 

The outpatient treatment services that are currently being utilized in Milwaukee County are limited to three 

categories: evaluation/assessment (13% of those with an unknown functional level receive an average of one 

hour per month), medication management (24% of those with an unknown functional level receive one case per 

month), and individual therapy (15% of those with an unknown functional level receive an average of two hours 

per month). Individuals at all functional levels receive no community-based services, with the exception of case 

management (9% of those at unknown functional levels receive an average of four hours per month). 

Combined State and County-Funded Mental Health Services  

Table 13 outlines the service utilization data for individuals who received services funded by both the State and 

the County. As with the data in Table 12, the majority of the sample is represented by individuals at an unknown 

functional level (95% of the snapshot population and 97% of new arrivals). 
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Table 13: Service Utilization for BHD and Medicaid (State and County Funded) Services 
Arrivals (average new persons entering system  

per month) 

 Projected Yearly Total (at current rate of arrivals) = 

3,479* 

FL 

UNK 

FL 1 FL2 FL 3 FL 4 FL 5 FL 6 Total         

172 0 1 2 2 1 0 178         

97% 0% 1% 1% 1% 1% 0% 100%         

Snapshot (average persons continuously served)   Disappearance 

FL 

UNK 

FL1 FL2 FL 3 FL 4 FL 5 FL 6 Total  FL 

UNK 

FL1 FL2 FL 3 FL 4 FL 5 FL 6 

1442 1 10 17 20 19 12 1521  12% 29% 29% 23% 19% 26% 31% 

95% 0% 1% 1% 1% 1% 1% 100%         

Percent that Received Service (% per month)   Number of Units (average per month) 

FL 

UNK 

FL1 FL2 FL 3 FL 4 FL 5 FL 6 Service Units FL 

UNK 

FL1 FL2 FL 3 FL 4 FL 5 FL 6 

       Residential        

0.1% 0% 0% 0% 0% 0% 0% CBRF day 25 0 0 0 0 0 0 

       Emergency        

16% 5% 11% 9% 6% 11% 8% Observation/Unit/ER hour 4 1 2 2 2 3 3 

21% 11% 20% 16% 20% 23% 19% Crisis hour 2 3 5 5 11 7 7 

       Hospital        

11% 3% 12% 9% 7% 7% 5% Acute Inpatient day 10 8 14 12 13 11 9 

6% 2% 6% 6% 3% 4% 4% Hospital Discharge hour 1 1 2 1 1 1 1 

       Outpatient Treatment        

14% 3% 10% 7% 7% 8% 7% Evaluation/Assessment hour 2 2 3 3 1 1 1 

17% 11% 7% 11% 7% 12% 15% 

Medication 

Management 

cases 

2 4 3 2 1 1 1 

21% 9% 11% 8% 10% 19% 19% Individual Therapy hour 2 4 4 3 2 3 2 

2% 0% 1% 0.2% 2% 6% 3% Group Therapy hour 9 0 11 5 14 10 8 

2% 0% 0% 0.2% 0% 0% 1% 

Substance Use 

Counseling 

hour 

4 0 0 2 0 0 1 

2% 0% 2% 2% 1% 3% 1% Day Treatment hour 25 0 55 32 44 17 21 

2% 0% 0% 0% 0% 0% 1% Drug/Alcohol Test hour 12 0 0 0 0 0 12 

0.1 0% 0% 0% 0% 0.1% 0.1% Family Psychotherapy hour 1 0 0 0 0 2 1 

2% 0% 0% 0% 0% 0% 1% 

Methadone 

Maintenance 

hour 

16 0 0 0 0 0 22 

       Community-Based Services        

0% 0% 0% 0% 0% 0% 0% Social Skills hour 0 0 0 0 0 0 0 

21% 2% 13% 20% 42% 58% 66% Case Management hour 22 31 32 23 19 21 16 

0% 0% 0% 0% 0% 0% 0% 

Peer Operated 

Services 

hour 

0 0 0 0 0 0 0 

1% 0% 0% 1% 2% 0% 0% Personal Care hour 198 0 0 22 56 0 0 

25% 84% 75% 69% 42% 22% 15% Psych Rehabilitation hour 53 61 64 61 63 70 42 

*Projected Yearly Total for 12 months is calculated by multiplying the total number of arrivals that month by 11 and adding the average 

number of individuals being served that month (snapshot) 
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A total of 1,521 individuals receive both state and county-funded mental health services in a given month. On 

average, 178 individuals are new to the system each month. The system disappearance rate is 12% for 

individuals at unknown functional levels. 

Although the percentages of individuals who received emergency and hospital services were smaller in this 

sample, these services still made up a significant proportion of total services utilized. Each month, up to  37% of 

individuals at an unknown functional level received emergency services (16% received an average of four hours 

of observation unit or emergency rooms services; 21% received an average of two hours of other crisis services). 

These numbers were similar for individuals at higher functional levels (up to 26% at FL 4, 34% at FL 5, and 27% at 

FL 6 used emergency services), although caution should be exercised in interpreting these results because the 

sample sizes are small (n=20, 19, and 12 for FLs 4, 5, and 6 respectively).  

The majority of delivered outpatient services are evaluation/assessment (14% of those at an unknown functional 

level receive an average of two hours per month), medication management (17% of individuals at an unknown 

functional level receive an average of two cases per month), and individual therapy (21% of individuals at an 

unknown functional level receive an average of two hours per month). Group therapy, substance abuse 

counseling, day treatment, drug and alcohol testing, family psychotherapy, and methadone maintenance 

services were all provided to a relatively small proportion of individuals in the sample (3% or less per month for 

all functional levels). 

A larger proportion of individuals in the combined state and county-funded service group received community-

based services, particularly case management (21% of individuals at unknown functional levels received an 

average of 22 hours per month) and psychiatric rehabilitation services (25% of individuals at an unknown 

functional level received an average of 53 hours per month). Individuals in this group received no 

social/recreational skills training or peer-operated services funded by state or county dollars. 

Number of Unique Services Used 

In addition to examining utilization data by service, the project team also examined the number of unique 

services that individuals receiving mental health services tend to use. This analysis was intended to explore 

whether individuals were more likely to receive a package of services (for example, medication management 

and individual therapy) or just a single service. 

The analysis found that almost three-quarters (73%, n=5,382) of the individuals served by the BHD receive two 

unique services, and 56% (n=4,128) receive three services or less. Approximately 24% (n=1,769) of the 

individuals served by BHD receive only one unique service. For 88% (n=1,557) of those individuals, the single 

service received is a crisis-related service.  

For the population receiving Medicaid-funded mental health services, 82% (n=11,920) used two services and in 

the Medicaid-only population, 57% (n=8,286) utilized only one unique service, which was typically medication 

management, individual psychotherapy, or evaluation/assessment. 
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9. Physical Health Service  Utilization Data  
In recognition of the fact that individuals with mental health service needs often experience co-morbid medical 

problems, the project team analyzed physical health service utilization data for the populations receiving state-

funded (n=14,537) mental health services.  

This analysis found that 20% (n=2,907) of individuals receiving Medicaid-funded mental health services had 

inpatient admissions for physical health issues. These individuals had on average had 2.5 admissions per year. A 

subset of 4% (n=116) of these individuals had more than ten inpatient stays for physical health issues. The 

average length of stay in inpatient physical health services for this subset was 5.8 days. 

In addition to using inpatient physical health services, our analysis found that the mental health service user 

population also relied on emergency rooms for physical health issues. Over half of the individuals in the sample 

(51%, n=7,414) visited emergency departments for physical health issues in the past year. On average, 

individuals had five visits to emergency departments per year. Approximately 17% of emergency room users 

(n=1,260) had more than eight visits to emergency departments in a year, and 3% (n=222) had over 30 visits to 

the emergency departments per year. 

10. Inpatient Bed Capacity and Utilization 6 
HSRI also examined the number of inpatient beds available in Milwaukee County and compared it to other 

systems. Milwaukee County directly operates 96 beds of adult psychiatric inpatient (or inpatient-like) care in 

four acute care units. It also operates two 70-bed long-term care rehabilitation facilities and 18 facility-based 

observation beds (which are reported to serve primarily people under EDs). Milwaukee County has an additional 

376 adult inpatient acute psychiatric beds that admit involuntary patients in a combination of private psychiatric 

hospitals and general hospitals.  

Estimates of the appropriate number of adult psychiatric beds in a mature well-managed mental health system 

should be in the range of 18 to 22 beds per 100,000 adults. Thus, the range of beds theoretically needed for a 

system the size of Milwaukee County would be between 126 and 154. With 472 public and private acute care 

beds, 140 extended care rehab beds, and 18 observation beds, Milwaukee County far exceeds the number of 

beds deemed necessary for inpatient psychiatric care for adults. For example, Franklin County (Columbus) uses 

about one half the numbers of involuntary beds as Milwaukee County. Franklin County has a larger population 

than Milwaukee (1.13 million and .95 million, respectively). Franklin County has a fully developed community 

support and community-based crisis system, which if emulated in Milwaukee County could result in reduced 

inpatient bed utilization similar to that achieved in Franklin County.   

Milwaukee County spends about 56% of its budget on inpatient and long-term care, including crisis services. The 

cost of a day in the acute inpatient unit is $1,031. The national average for spending of this sort is 36%; the 

average for the state of Wisconsin is 34%.  

In the comparisons above it is important to keep in mind that no single county is alike, and a wide range of 

ŦŀŎǘƻǊǎ Ŏŀƴ ƛƴŦƭǳŜƴŎŜ ǘƘŜ ƴŜŜŘ ŦƻǊ ǇǎȅŎƘƛŀǘǊƛŎ ƛƴǇŀǘƛŜƴǘ ōŜŘǎΦ CǳǊǘƘŜǊΣ ƛƴ ǘƘŜ ǇǊƻƧŜŎǘ ǘŜŀƳΩǎ ŜȄǇŜǊƛŜƴŎŜΣ there are 

virtually no other counties in the United States that have county-operated acute, rehabilitation (extended care), 

                                                           
6 Comparison data is from unpublished data and reports collected by the Technical Assistance Collaborative 
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and long term care for both adults and youth. The comparison data that was used in this analysis was the best 

that the project team waǎ ŀōƭŜ ǘƻ ŦƛƴŘ ǳƴŘŜǊ ǘƘŜ ŎƛǊŎǳƳǎǘŀƴŎŜǎΣ ōǳǘ ƛǘ ƛǎ ŀŎƪƴƻǿƭŜŘƎŜŘ ǘƘŀǘ aƛƭǿŀǳƪŜŜ /ƻǳƴǘȅΩǎ 

own unique characteristics make such comparisons difficult. 

11. Use of Emergency Detentions 7 
Finally, HSRI examined the use of EDs in Milwaukee County and compared it to other systems. Milwaukee 

County admits around 2,750 adults per year to the county-operated inpatient unit. This number does not 

include admits to the observation beds, diversions from the crisis center or observations to other hospitals, or 

direct admits of people from hospital emergency rooms to general or private psychiatric hospital inpatient 

facilities. About 80% of these are reported to be already on ED status when presented for admission and 

admitted (or held). According to data obtained from the MilwaukŜŜ /ƻǳƴǘȅ /ƻǊǇƻǊŀǘƛƻƴ /ƻǳƴǎŜƭΩǎ ƻŦŦƛŎŜΣ 95ǎ 

have more than doubled since 2000. 

In Pennsylvania, the state average adult admission rate is 3.1 per 1,000 individuals. This ratio applied to 

aƛƭǿŀǳƪŜŜ /ƻǳƴǘȅΩǎ тллΣллл ŀŘǳƭǘ ǇƻǇǳƭŀǘƛƻƴ ǿƻǳƭŘ ǇǊƻŘǳŎŜ ŀōƻǳǘ нΣмтл admits per year (about 27% fewer 

ǘƘŀƴ aƛƭǿŀǳƪŜŜ /ƻǳƴǘȅΩǎ ŎǳǊǊŜƴǘ ŜȄǇŜǊƛŜƴŎŜύΦ Lƴ aŀǊȅƭŀƴŘ, 21% of all emergency room psychiatric admissions 

resulted from emergency petitions, and about 41% of psychiatric admissions resulted from emergency petitions. 

This is about half the rate of ED admissions experienced in Milwaukee County. In a sub-state region (county) in 

Pennsylvania it was found that 30% of psychiatric admissions were the result of emergency petitions. This was 

considered high and the community has taken steps to intervene before an emergency petition is filed.  

It is important to note that there are differences between the ED commitment standard in Wisconsin versus that 

of other states. There are further differences between Milwaukee County and other counties in Wisconsin 

because of the 48-hour versus 72-hour duration of the ED. It is not known how much those differences might 

account for the higher ED rate in Milwaukee County. 

12. Functional Level Transition Rates  
There are many approaches to modeling systems planning and evaluation, including different versions of 

Markov Transition Probability Analysis or MTPA (Catalano, McConnell, Forster, McFarland, & Thornton, 2003; 

Levin & Roberts, 1976; Pettiti, 2000; Willan & Briggs 2006). MTPA applied to health is based on the idea that at 

any point in some time period (e.g., day, month, or year) a person occupies one of some number of outcome 

states defined by a condition of interest. A second MTPA idea is that from one time period to the next the 

person may transition from the state that he or she is in to some other state. MTPA states can be ones from 

which persons can transition, or they can be ones from which persons cannot exit (absorbing states). 

Disappearance or no longer receiving services in a given time period is an example of an absorbing state. 

Cohort models describe outcomes for proportions of persons in groups in contrast to individual (Monte Carlo) 

models (Briggs & Sculpher, 1998). 

Health services scientists have shown that MTPA outcome states can be used in needs assessment (Hargreaves, 

1986), cost-effective analysis (Bala & Mauskopf, 2006; Brennan, Chick, & Davies, 2006; Briggs and Sculpher, 

1998; Sonnenberg & Beck, 1993), performance measurement (Miley, Lively, & McDonald, 1978), estimating 

                                                           
7 Comparison data is from unpublished data and reports collected by the Technical Assistance Collaborative 
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incidence, prevalence and course (Bala & Mauskopf, 2006; Patten & Lee, 2004; Patten, 2005), and for system 

services planning (including both types and amounts) and resource allocation (Bala & Mauskopf, 2006; James, 

Sugar, Desai, & Rosenheck, 2006; Leff & Hughes, in press).   

There are at least three important advantages MTPA has over single number (e.g., means) measures of 

outcome. 

¶ First, single number outcomes, like means, promote the misconception that if a treatment or service is 

effective on average, every person receiving the treatment or service is characterized by the mean. In 

fact, even for interventions effective on average, some people improve, while others remain the same, 

and still others actually become worse. MTPA captures this more detailed view of outcomes, useful for 

treatment and program planning (James, Sugar, Desai, & Rosenheck, 2006; Kent & Hayward, 2009). 

Given information on who did not respond to interventions or responded negatively, researchers can 

investigate the reasons for this and what treatments and programs might be effective for these 

subgroups. 

¶ A second advantage of MTPA is that any type of weighting can be associated with health states, 

including costs, revenues, utilities (e.g., QALYS), performance weightings (Miley, Lively, & McDonald, 

1978), and preferences (Lenert et al., 2004). 

¶ A third advantage of MTPA is that transition probabilities, if they pass certain statistical tests, can be 

used to project for any number of time periods outcomes for service plan options. We also can 

project any service and utility measures associated with these outcomes (Briggs & Sculpher, 1998; 

James, Sugar, Desai, & Rosenheck, 2006). These projections then can be used in selecting service 

options. This is the άǇƭŀƴƴƛƴƎ ŦƻǊ ƻǳǘŎƻƳŜǎέ ǇŀǊǘΦ  

For these reasons, we are recommending that Milwaukee County track functional level in a more consistent 

manner and at least quarterly. 

As part of its dynamic planning model, HSRI calculates functional level transitional rates, which reflect 

ƛƴŘƛǾƛŘǳŀƭǎΩ ŦƭǳŎǘǳŀǘƛƻƴ ƛƴ functional level over time as they receive services in the mental health system. 

Although information regarding functional level over time was somewhat scarce in the data available for the 

system redesign effort, the project team calculated two sets of functional level transition rates, one using the 

state and county service utilization data, and another using the functional level ratings from the case 

management SPES.x  ̀

The functional level transition rates from the service utilization data are presented in Table 14. The table 

presents a grid of the percentages of individuals who transitioned from one functional level to another over a 

one-month period. The disappearance rate (Dis.) is also presented. The percentages presented in bold type are 

the likelihood that an individual at that functional level will remain at the same level from one month to the 

next. For example, an individual at a FL 4 has a 75% likelihood of remaining at a FL 4 having remained in the 

system for one month. There is a 2% likelihood that the individual will transition to a FL 3 (needing more services 

and supports), and a 2% likelihood that he or she will transition to a FL 5 (needing fewer services and supports). 

There is also a 19% chance the individual will disappear from the system (cease receiving mental health services 

in Milwaukee County).  
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Table 14: Functional Level Transition Rates from Utilization Data 

 Dis.  FL1 FL2 FL3 FL4 FL5 FL6 FL7 Total  

FL1 29% 65%  2% 2%  2% 0% 0% 0% 100% 

FL2 28% .5%  65%  2%  2% 2%  .5% 0% 100% 

FL3 23%  0%  2% 72%   1% 1%   1% 0% 100% 

FL4 19%  0%  1%   2%  75%  2%   1% 0% 100% 

FL5 26% 0%  .7%    1%  1% 68%    3% .3% 100% 

FL6 31%  0%  .1%    0% .4%   2%   66%  .3% 100% 

These data show that individuals are most likely to remain at their current functional levels rather than 

transition to a higher or lower functional level within a month. These data also show that consumers at lower 

ŦǳƴŎǘƛƻƴŀƭ ƭŜǾŜƭǎ ŀǊŜ άŘƛǎŀǇǇŜŀǊƛƴƎέ ŦǊƻƳ ǘƘŜ ǎȅǎǘŜƳ ŀǘ ǎƭƛƎƘǘƭȅ ƘƛƎƘŜǊ Ǌates (29% of consumers at FL 1 are likely 

to disappear; 28% of consumers at FL 2 are likely to disappear) than those at FLs 3, 4, and 5.  

Table 15 presents the functional level transition rates from the data obtained through the case management 

SPES. As with the data presented in the table above, these percentages reflect the likelihood that an individual 

at a given functional level (rows) will transition to another functional level (columns). This data is presented for a 

subset of case management clients only.  Transition rates were only computed on persons active in case 

management; therefore, there were no disappearance rates by functional level.  The overall disappearance rate 

for the one-month sample period was 4%, which is very low compared to the examples provided below. 

Table 15: Functional Level Transition Rates from Case Management Survey 

 FL1 FL2 FL3 FL4 FL5 FL6 FL7 Total 

FL1 50% 27% 12% 8% 0% 4% 0% 100% 

FL2 6% 70% 10% 12% 1% 0% 0% 100% 

FL3 1% 3% 85% 10% 1% 0% 0% 100% 

FL4 1% 1% 3% 92% 4% 0% 0% 100% 

FL5 0% 0% 0% 3% 94% 3% 0% 100% 

FL6 0% 0% 0% 0% 3% 96% 0% 100% 

FL7 0% 0% 0% 0% 0% 0% 100% 100% 

Compared with the larger population represented in the service utilization data, the individuals in case 

management are more likely to remain at the same functional level from month to month, according to case 

managers.  

The functional level transition rate data from both sources show that consumers are more likely to stay at their 

current level of functioning than to change. There is a very small probability that persons will progress to a 

higher level, but there is also a small probability that consumers will move to a lower functional level. This 

ŎƘŀǊŀŎǘŜǊƛȊŜǎ aƛƭǿŀǳƪŜŜ /ƻǳƴǘȅ ŀǎ ǿƘŀǘ ƳƛƎƘǘ ōŜ ŎŀƭƭŜŘ ŀ άƳŀƛƴǘŜƴŀƴŎŜ ǎȅǎǘŜƳΦέ IƻǿŜǾŜǊΣ ƛǘ ƛǎ ŘƛŦŦƛŎǳƭǘ ǘƻ 

make any confident inferences from this data given the limitations of the data on functional levels. 

Tables found in Appendix O provide functional level transition rates from other states that have participated in 

I{wLΩǎ ǎȅǎǘŜƳǎ ǇƭŀƴƴƛƴƎ ǇǊƻŎŜǎǎ ǘƘŀǘ ǎŜǊǾŜ ŀǎ ŀ ŎƻƳǇŀǊƛǎƻƴ ǘƻ ŎǳǊǊŜƴǘ aƛƭǿŀǳƪŜŜ /ƻǳƴǘȅ ǊŀǘŜǎΣ ŀƴŘ ǘƘŀǘ ŀƭǎƻ 

could be used for comparisons in the future if the County elects to collect this data in a way that will allow for 
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reporting on everyone in the system. In brief, one comparison state (State A in Appendix O) shows high 

disappearance levels and more positive forward steps, but also backwards steps at higher functional levels. 

Another comparison state (State B in Appendix O) has more forward movement and much lower disappearance 

rate than Milwaukee County (see case management service percentage as a reason for low disappearance). A 

third comparison state (State C in Appendix O) has lower disappearance rates and small amount of movement 

forward and backward. 

In order to understand the functional level rates, it is also important to refer to the service packages that are 

being provided. These are available in Appendix M as indicated above. This can serve as a guide for analyzing 

service percentage rates and associated outcomes in systems using specific service packages. 

13. System Costs and Resources 
As part of the project, HSRI examined state and county service costs through available administrative data 

sources. The system serves 16,662 individuals and spends $76,625,643 on services (not including the costs on 

county inpatient services). The mean cost of services per person is $4,600 with a median cost per person of 

$558. Figure 21 below presents the state and county expenditures for individuals by population percentile. 

Figure 21: Expenditures by Population Percentile 

 

The above figure shows that small amounts of dollars are spent on a large number of individuals and that large 

amounts of dollars are spent on a relatively small number. For example, $558 or less is spent on 50% of the 

individuals served by the system. Only 20% of the individuals served by the system had costs over $3,582, and 

10% had costs of over $9,698. This shape of the distribution is typical of other systems that were reviewed with 

larger numbers using small amounts of service as noted above.   

Per Capita Resources 

The project team compared the per capita funding of Milwaukee County to that of Wisconsin and the national 

average.  The current Milwaukee County per capita funding is $181.89. The national average per capita for 2006 

(which is the latest data available) was $112.30. In 2006, the Wisconsin per capita funding was $107.81, which is 
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close to the national average. Only five states (Alaska, Maine, New York, Pennsylvania, and Vermont) and the 

District of Columbia had higher per capita mental health spending allocations than Milwaukee County. 

Inpatient versus Community Spending  

The project team also compared the amounts Milwaukee spends on inpatient and community services. 

Milwaukee County spends about 44% of its budget on community-based mental health services (including 

Wraparound Milwaukee, which serves children and youth). Milwaukee County spends about 56% of its overall 

budget on inpatient acute and long term care, including crisis services which are primarily facility-based (the 

observation unit) or related to addressing EDs. Nationally, the average proportion of funds spend on inpatient 

facility-related care was 36% in 2006. The last year in which national average expenditure on inpatient care 

approached Milwaukee /ƻǳƴǘȅΩǎ рс҈ ŦƛƎǳǊŜ ǿŀǎ ƛƴ мффрΣ ǿƘƛŎƘ ǿŀǎ almost 15 years ago. In Wisconsin, the 

average proportion of funds spent on inpatient care was 37%, which was very close to the national average.  

It is important to note that spending figures for the BHD (and all other county departments) are skewed 

somewhat by the manner in which the County assigns costs for fringe benefits.  In the 2010 budget, for example, 

BHD is budgeted to spend about $31 million on fringe benefits, vs. $44 million on salaries, which is a fringe rate 

of 70%.  This is misleading, however, because it includes an artificial number assigned to the BHD by the central 

budget office for its hypothetical share of the CountyΩǎ ǇŜƴǎƛƻƴ ŦǳƴŘ ŎƻƴǘǊƛōǳǘƛƻƴ ŀƴŘ ǊŜǘƛǊŜŜ ƘŜŀƭǘƘ ŎŀǊŜ ŎƻǎǘǎΦ  

In other words, the active BHD employee is not receiving a fringe benefits package equal to 70%, but each 

worker is assigned a significant additional cost related to retirees.   This inflates the inpatient percentage to a 

small degree because the county provides inpatient services, whereas community-based services are provided 

ǘƘǊƻǳƎƘ ƳǳƭǘƛǇƭŜ ŜƴǘƛǘƛŜǎΦ IƻǿŜǾŜǊΣ ǘƘƛǎ ŦŀŎǘ ŀƭƻƴŜ ŘƻŜǎ ƴƻǘ ŎƘŀƴƎŜ ǘƘŜ ŎƻƴŎƭǳǎƛƻƴ ǘƘŀǘ ǘƘŜ /ƻǳƴǘȅΩǎ ǇǊƻǇƻǊǘƛƻƴ 

of inpatient expenditures is higher than most other communities. 

Identification of Issues and Themes That Emerged From Data  
A number of issues and themes emerged from the data described above. These themes are examined in more 

detail in this section.  

1. Consumer Refusals 
The first is a theme of consumers refusing services. Multiple data sources showed that consumers in Milwaukee 

County are refusing services at a much higher rate than we have seen in other parts of the country. In the case 

management survey, the project team found that the most frequent reason for consumers not getting the 

services that case managers believed they needed was because the consumer refused the service. The survey of 

the private health systems ǎƘƻǿŜŘ ǘƘŀǘ άǇŜǊǎƻƴ ǊŜŦǳǎŜǎ ǎŜǊǾƛŎŜέ ǿŀǎ ƻƴŜ ƻŦ the most common reasons for not 

being able to serve individuals in outpatient and inpatient settings. These results were echoed in the consumer 

survey. The most frequent reason, again, that consumers did not receive the ideal amount of services was 

because the individual refused the service because he or she did not believe it was needed. A more nuanced 

analysis of the consumer survey data suggests that there is more to the picture than consumers refusing 

because they do not think they need services, which could be interpreted as a lack of insight. Rather, the 

secondary reasons given for refusals suggest that individuals in Milwaukee County may be refusing services for a 

variety of reasons, including a desire for more shared or independent decision-making and a need for more 

education regarding available services. This line of analysis is supported by results from the key informant 
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interviews and community meetings, in which stakeholders expressed concern that stigma and a lack of 

understanding of available services might lead to consumer refusals. 

The data suggests that there are many steps Milwaukee County can take to reduce the instances of consumers 

refusing services and create a shared partnership for mental health. To reduce refusals the system can focus on 

improving quality of services, educating consumers and providers, and increasing the availability of services that 

support recovery in the community, including peer-operated services and employment support services.  It also 

should be noted that the high proportion of refusals also might be attributed, to some extent, to the high 

proportion of individuals who enter the system involuntarily through an ED.  That is another important theme 

that is discussed later in this section. 

2. Opportunities to Increase and Expand Community -Based Services 
A second related theme that emerged from the data is need for an expanded network of recovery-oriented, 

community-based services and outpatient care. Our analysis of the service utilization data showed that very few 

individuals are receiving community-based services other than case management. In this analysis, community-

based and outpatient services include social/recreational skills training, peer operated services, personal care, 

psychiatric rehabilitation, employment-related services, case management, individual therapy, medication 

management and psychiatry, group therapy, day treatment, evaluation and assessment, and substance use 

services. The case management survey also demonstrated that this group felt that the individuals they served 

were receiving a less-than-ideal amount of a number of community-based services including employment-

related services, substance use counseling, assistance with ADLs, drop-in and social club services, and peer-

operated services. In the consumer survey, respondents indicated that they needed more of several 

community-based services, including individual therapy and medication management. Similarly, stakeholders 

who participated in the physician survey, community meetings and key informant interviews repeatedly 

identified access to community-based services as an issue.  

Accessibility issues included limited service capacity and issues with insurance. Respondents in the physician 

survey ranked counseling/therapy as the third most difficult-to-access service, and psychiatry as the most 

difficult. Outpatient services had some of the highest numbers of unmet needs reported by respondents to the 

case management survey. In the public and private health system surveys, health system administrators 

reported that they did not have enough capacity for outpatient services, and all private systems reported that 

they had to turn consumers away because of a lack of capacity for outpatient services. Multiple stakeholders in 

key informant interviews identified access and capacity issues with community-based services, pointing in 

particular to issues of payment (lack of health insurance) and coordination between public and private health 

systems. 

Case management stands in contrast to other community-based services. Data from the case management 

survey, the consumer survey, and others suggest that the consumers who are currently receiving case 

management are receiving an adequate (and sometimes more than adequate) amount and are receiving case 

management services continuously over a period of years. In the most intensive case management model, CSP, 

over 40 percent of consumers have been receiving services for over 10 years. Although a proportion of mental 

health consumers are receiving adequate amounts of case management, the key informant interview data 

suggests that others who would benefit from case management are not receiving it because of limited capacity.  
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Of all the community-based services in Milwaukee County, our analysis suggests that employment support 

services are in particular need of attention. The consumer, case management, and provider surveys show that a 

large proportion of mental health consumers in Milwaukee County are unemployed but would like to receive 

supports to gain and maintain employment. We see from the service utilization data, however, that very few 

individuals are currently receiving employment support services, and these services are being delivered in very 

small amounts. Multiple entities share responsibility for promoting employment support services, including the 

/ƻǳƴǘȅ ŀǎ ǿŜƭƭ ŀǎ ǘƘŜ ǎǘŀǘŜ 5I{ ŀƴŘ 5ŜǇŀǊǘƳŜƴǘ ƻŦ ²ƻǊƪŦƻǊŎŜ 5ŜǾŜƭƻǇƳŜƴǘΩǎ 5ƛǾƛǎƛƻƴ ƻŦ ±ƻŎŀǘƛƻƴŀƭ 

Rehabilitation (DVR). While the project team acknowledges that the current economic climate contributes 

further to the issue, it remains important to begin to develop a service infrastructure for employment supports. 

Taken together, the data suggests the need for a re-evaluation of the structure and amounts of community-

based services, including outpatient and case management services. By re-organizing, diversifying, and 

increasing its offerings of community-based services, Milwaukee County has an opportunity to serve a greater 

number of individuals in a more efficient manner. 

3. Peer-Operated and Peer Support Services  
Analysis of the data demonstrated that peer-operated and peer support services are important to further 

develop in the mental health system in Milwaukee County. Participants in community meetings stated in an 

improved mental health service system, there would be a wider availability of peer-operated services, and these 

services would be reimbursed at higher rates. Similarly, stakeholders who participated in key informant 

interviews expressed a hope that consumer-operated services would be expanded and promoted as part of this 

system redesign effort. Service utilization data show that no consumers are receiving peer-operated services 

(Warmline, Inc., the only peer operated service in the County, is not captured in the service utilization data 

because it is a separately funded program). Respondents in the case management survey reported unmet needs 

for peer-operated services and peer supports. Consumer reports of needs met in the consumer survey showed 

that approximately one quarter of consumers felt that they needed more or a lot more of peer specialist and 

peer-operated services. As noted previously, this amount might have been higher if consumers were educated 

regarding the benefits of such services. Similarly, data from the physician survey indicate a need for more 

provider education about consumer-operated services; close to half of the respondents indicated that they did 

not know enough about peer support services to comment on their quality or accessibility. The data suggest a 

need for the expansion of peer-operated services as well as for consumer and provider education regarding the 

benefits of these services. 

4. Use of Crisis Services 
Utilization patterns and perspectives on the use of crisis services is another theme that we have observed. 

Service utilization data suggests that Milwaukee County consumers are receiving crisis services more often than 

any other services. Results from the consumer and case management surveys, as well as service utilization and 

functional level data, suggest that consumers are using more crisis services than are needed or desired. In the 

physician survey, a majority of respondents rated acute services difficult to access.  

In addition to the quantitative data that we have about crisis and acute services in Milwaukee County, our 

qualitative analysis of key informant interviews showed that EDs are a major challenge for all system 

stakeholders. Frequent use of EDs likely was a major contributor to the significant back-ups at the BHD PCS that 
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frequently occurred during the middle part of the last decade, and such use remains a significant contributor to 

the high volumes of patients coming to PCS today.   

Some key informants expressed a hope for greater availability of crisis prevention and crisis alternative services 

such as drop-in centers, crisis phone lines, and crisis respite. This was echoed in the consumer survey, in which 

crisis alternatives such as crisis respite and the Crisis Resource Center were desired more about 23% of the time. 

Key informants also expressed a need for improved training for first responders such as law enforcement 

personnel. 

5. Inpatient  Service Capacity 
Stakeholders at all levels are similarly concerned about issues of inpatient capacity. Respondents from multiple 

data sources identified issues with the efficiency and accessibility of inpatient care in Milwaukee County. The 

inpatient hospital discharge survey found that 23% of individuals being discharged from the public inpatient 

facility were rated as being at a functional level that required an intensive level of care that may not be available 

in the community. Results from the consumer survey suggest that some individuals who are in need of inpatient 

care are not receiving it, while others who received inpatient care did not think that it was needed. A majority of 

respondents from the physician survey rated inpatient services difficult to access. Multiple stakeholders in key 

informant interviews similarly identified issues with access and capacity for inpatient care. 

Our comparisons of inpatient capacity and service utilization data between Milwaukee County and other 

localities suggest that the issue at hand is more complex than one of capacity alone. The amount of funds 

Milwaukee County spends on inpatient care is higher than the national average. The data show that Milwaukee 

County does have more than appropriate capacity and funding for inpatient services. The public health system 

survey similarly showed that there is sufficient capacity in BHD-provided inpatient services. Thus, it is possible 

that the issue is not the number of beds, but the efficient and appropriate use of beds. 

Recommendations  
Based on the above analyses, the system redesign project has developed the following recommendations for 

moving forward. Included below are a number of recommendations in a number of key areas. Some of the 

recommendations are specific to the adult mental health system in Milwaukee County, while other 

recommendations are general system best practices (e.g. cultural competence, trauma informed care, quality 

improvement) that align with federal recommendations, but have been difficult to implement in many 

communities. Thus, the recommendations in this report include both a table summary of the key 

recommendations that are specific to the system in Milwaukee County, including indicators of success, 

strategies to be utilized, responsible entities, and financing opportunities; and a more detailed description of 

each category of recommendations with several sub-recommendations under each category. 

It is critical that system stakeholders pay ongoing attention to the sequencing and inter-related nature of the 

recommendations. Although the interventions are presented as a list, they should by no means be implemented 

sequentially. Rather, the recommendations ideally should be implemented concurrently, with special attention 

paid to the ways the success of certain interventions hinge on the implementation of others. 
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Figure 22: Interconnected Recommendations 

 

As the above figure shows, four of the key recommendation areas are highly inter-related. The result of 

increased community-based services will lead to a reduction in the need for emergency detentions, which will 

lessen the burden on acute care facilities and enable the County to work with system stakeholders to safely and 

successfully phase down its inpatient capacity, while continuously enhancing quality management and data 

collection efforts to track the success of interventions taken and monitor the needs of the community. 

1. Brief Summary of Key Recommendations  
The key recommendations contained in this report are summarized briefly in Table 16.

Enhance 
community-

based services

Reduce 
Emergency 
Detentions

Downsize 
inpatient

Enhance MIS, 
QI, data
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Table 16: Summary of Key Recommendations
8
 

Recommendation 

Area 

Specific Recommendation  Target/Indicator  Strategy  Entity Responsible  Financing/Capacity  

Inpatient capacity 1. Reduce BHD inpatient 

beds 

2. Shift responsibility and 

phase down Hilltop 

1. BHD unit(s) at 16 beds 

2. Reduced inpatient 

admissions 

3. New or enhanced transfer 

agreements with private 

hospitals 

4. Number of community 

transitions from Hilltop 

1.  Transfer more beds to 

private hospitals 

2. Create dedicated units 

3. Expand community- based 

capacity and services, 

including crisis services 

County, state, private 

systems   

 

1. Incentives for private 

hospitals (e.g. contracted 

dedicated units) 

2. Potential for BHD inpatient 

to become Medicaid 

reimbursable 

3. Medicaid 

4. Family Care 

Emergency Detentions Reduce Emergency 

detentions 

1. Lower to state-wide average 

2. Enhanced and expanded 

crisis alternatives 

Crisis Intervention Training, ER 

staff training, new and 

enhanced crisis services 

County, privates, law 

enforcement 

1. DOJ funding 

2. Law enforcement funding 

Community-based 

Services 

Implement evidence-based 

practices 

1. ACT 

2. PSH 

3. IDDT 

4. Supported Employment 

Planning, training, 

implementing  

 

 

County, state 1. Medicaid 

2. Shifting County resources  

3. 1915(i) 

4. MHBG 

5. State infrastructure initiative 

Community-based 

Services 

Explore alternative case 

management models 

Continuum of service intensity Reorganizing models, training 

case managers 

County, contracted 

case management 

providers 

Existing county resources put 

towards reworked case 

manager training and system 

Recovery-oriented 

System 

Promote person-centered 

and motivational approaches 

Lower refusal rates/ better 

outcomes 

Shared decision-making, 

decision aids and other clinical 

tools and trainings 

Providers (public and 

private) 

1. 1915 (i) 

2. SAMHSA 

Recovery-oriented 

System 

Increase consumer education Lower refusal rates/ higher 

treatment engagement 

Make resources widely 

ŀǾŀƛƭŀōƭŜΣ ŎǊŜŀǘŜ άƭŜŀǊƴƛƴƎ 

ŎŜƴǘŜǊǎέ 

Advocates/ consumer 

organizations 

1. Foundations 

2. Advocate resources 

3. SAMHSA 

Recovery-oriented 

System 

Provide peer specialist 

supports 

Certified Peer Specialists in all 

service areas 

Increase peers certified, lobby 

state for increased rates 

County, state, 

advocate orgs. 

1. Medicaid 

2. 1915(i) 

3. Foundations 

                                                           
8 Acronyms in this table are as follows: MOU - Memorandum of Understanding; DOJ ς Department of Justice; ACT ς Assertive Community Treatment; 
PSH ς Permanent Supportive Housing; IDDT ς Integrated Dual Disorder Treatment; MHBG ς Mental Health Block Grant 
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2. Detailed Recommendations  

Recommendation 1: Downsize and redistribute i npatient capacity.  
Our analysis has found that downsizing its inpatient capacity, reallocating resources devoted to acute inpatient, 

and using the remaining capacity in a more efficient manner will better serve the County. 

1.1 Gradually reduce i npatient units at the current BHD complex.  

The total number of beds operated by the BHD can be downsized as beds are shifted to private hospitals and 

community-based alternatives are enhanced. Existing agreements between the BHD and the private hospitals 

could be expanded to increase private inpatient capacity as the BHD capacity is scaled down. Ideally, the BHD 

complex would be reduced to one or more units with 16 beds or less. In addition to supporting community 

ƛƴǘŜƎǊŀǘƛƻƴ ŀƴŘ ŦǳǊǘƘŜǊƛƴƎ ǊŜŎƻǾŜǊȅΣ ǘƘƛǎ ŀŘƧǳǎǘƳŜƴǘ ŎƻǳƭŘ ƳŀƪŜ .I5Ωǎ ƛƴǇŀǘƛŜƴǘ ǎŜǊǾƛŎŜǎ aŜŘƛŎŀƛŘ-

reimbursable by eliminating the restriction created by the IMD exclusion if BHD is able to affiliate its new unit(s) 

with a private hospital. 

This will require a multi-year plan that involves collaboration with community providers and private hospitals to 

phase down the current number of beds. The gradual phase down will need to be closely monitored and 

implemented alongside the development of community-based options to ensure appropriate capacity. It will 

also be important to collect regular functional level data on consumers to better compute inpatient capacity 

needs as community services are enhanced and other system improvements have been implemented (this is 

discussed in greater detail in Recommendation 10). 

Planning is critical to successful closure or downsizing of inpatient facilities, given the impact on the system 

overall and the wide range of stakeholders involved. The planning process required of the nine states receiving 

SAMHSA transformation grants provides excellent examples of how to go about planning for large scale system 

changes, including feedback and buy-in from the public, consumers and other agencies and stakeholders.9  

1.2 Work with the State and the County Department of Health and Human Services to 

develop and implement a plan to phase down the Hilltop Inpatient P rogram.  

The Hilltop Program was initially understood to be somewhat outside the scope of this mental health redesign 

project because it serves individuals with co-occurring mental health and intellectual and developmental 

disabilities (IDD). However, the project team quickly found that the program presents the County with significant 

challenges that must be addressed if it is to successfully redesign its mental health services. 

The Hilltop Program currently costs much more on a per diem basis than it can earn through reimbursement. 

The existence of the program under the BHD might also give other entities a reason to send people with IDD to 

the BHD crisis and inpatient service. The program should be phased down, with as many beds as possible 

transferred to smaller privately operated facilities in the community, and any remaining beds the county may 

ƴŜŜŘ ǘƻ ǊŜǘŀƛƴ ǘǊŀƴǎŦŜǊǊŜŘ ǘƻ ǘƘŜ /ƻǳƴǘȅΩǎ 5ƛǎŀōƛƭƛǘƛŜǎ {ŜǊǾƛŎŜǎ 5ƛǾƛǎƛƻƴ ό5{5ύΦ ²ƘŜƴ ƳƻǾŜŘ ǘƻ ǘƘŜ ŎƻƳƳǳƴƛǘȅ ƻǊ 

transferred to DSD, it might be worth considering coƴǾŜǊǎƛƻƴ ƻŦ ǇŀǊǘ ƻŦ ǘƘŜ ŦŀŎƛƭƛǘȅΩǎ ǇǊƻƎǊŀƳ ǘƻ ŀ {¢!w¢-type 

crisis respite and diversion program for people with IDD.    

                                                           
9 These processes and their results are described in detail on many of the state Transformation Websites, for 
example Missouri at http://missouridmh.typepad.com/transformation  

http://missouridmh.typepad.com/transformation
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This could be completed in a multi-year phase down plan and would involve negotiating with private ICF/MRs to 

accept transfer of individuals requiring that level of care over the next three to five years. Another important 

step would be to initiate person-centered planning with current residents and their families or other 

representatives to design community options that meet the needs and choices of the current residents. 

The County and other system stakeholders should also commit to phasing down Rehab Central as much as 

possible over a period of several years. The plan should involve a prioritization of residential service capacity in 

the community for these individuals. This will require many of the other recommendations being in place in 

order to have options for services at the front door (referrals to community services and housing options) and 

the back door (transitioning to community residential programs and services). 

As individuals are discharged from inpatient programs, it will be critical that they are connected to community 

services as soon as possible. The County and other system stakeholders should work with the state to ensure 

that people being discharged have access to entitlements and benefits.  The expansion of Family Care in 

Milwaukee County to serve adults with disabilities under the age of 60 provides a significant opportunity to 

accomplish that goal. Additionally, mental health system administrators will need to work with community 

providers to ensure that they can provide services at the needed level of care for this population. 

Recommendation 2: Involve private health systems in a more active role.  

Private health systems have shown a willingness to take on an enhanced role in care of the population with SMI 

in coordination with BHD. Their role can be enhanced even further through additional strategic collaboration 

with BHD and other stakeholders, though this will require additional capacity building, training and quality 

improvement strategies. 

2.1 Outsource BHD inpatient bed capacity to the private health systems.   

Outsourcing acute inpatient care to private health systems provides an opportunity for the BHD to shift 

resources away from inpatient care to more appropriate outpatient or community-based care. The private 

hospitals are well equipped to provide mental health services for several reasons. The private hospitals have a 

strong infrastructure, including a well-established electronic medical record (EMR) system. They are also in a 

better position to recruit well-trained mental health professionals in the fields of psychiatry and nursing. Finally, 

the private hospitals have TJC accreditation. Each of these factors contributes to greater capacity to provide high 

ǉǳŀƭƛǘȅ ŎŀǊŜ ǘƻ ǎƻƳŜ ƻŦ ǘƘŜ ŎƻǳƴǘȅΩǎ Ƴƻǎǘ ƴŜŜŘȅ ƛƴŘƛǾƛŘǳŀƭǎ ŀƴŘ Ǉƭŀȅ ŀ ƪŜȅ ǊƻƭŜ ƛƴ ƛƳǇǊƻǾƛƴƎ ǘƘŜ ƳŜƴǘŀƭ ƘŜŀƭǘƘ 

system overall. 

While community services are being enhanced and developed, the BHD could contract a unit from one of the 

hospitals that is dedicated for BHD clients to provide a temporary safety net for these individuals. In the future, 

more acute inpatient care could continue to be provided by the private health systems in more integrated units. 

However, adequate incentives will need to be provided to the private health systems, either through 

reimbursement rate structures created by the BHD, or by adding incentives (e.g. guaranteed revenue from 

dedicated beds).  Building capacity in a dedicated unit is a complex endeavor and will take time to plan the 

phase-down and build-up of the new unit if that is a selected option.  It will be important to have detailed 

agreements in place ahead of time and specific plans for transition in order for this to work for all parties and be 

a smooth transition for consumers. 
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2.3 Private health systems sh ould continue with their plans to expand capacity by hiring 

more psychiatrists and other mental health professionals, where possible.  

2.4 To provide clinically appropriate  care, private providers will need to adjust culture and 

build clinical capacity to treat persons with more severe psychiatric symptoms and 

complex psychosocial needs.   

The most direct way to increase the participation of the private sector in providing mental health services is, of 

course, privatization through purchase-of-service contracting. The Massachusetts Department of Mental Health 

has long been a pioneer in this area. The agency has developed considerable expertise in effective and efficient 

approaches to purchase of service contracting, both in large-ǎŎŀƭŜ ŀŎǘƛǾƛǘƛŜǎ ǎǳŎƘ ŀǎ ǘƘŜ ƴŀǘƛƻƴΩǎ ŦƛǊǎǘ aŜŘƛŎŀƛŘ 

behavioral health carve-out program in 1995 and the more recent expansion of insurance coverage, and in 

smaller-scale initiatives over the years that gradually shifted the locus of care from state hospitals and 

community mental health centers to community-based private sector providers. Many of these initiatives could 

provide models for BHD transitions. New Mexico has advanced the process of contracting by creating the New 

Mexico Behavioral Health Collaborative, a cabinet-level group comprising 15 state agencies that is charged with 

transforming the way the state organizes, finances and delivers behavioral health services. Among its tasks has 

been to streamline the purchase of service process by means of a Behavioral Health Purchasing Collaborative 

that contracts with a single, statewide services purchasing entity.10 

While expansion of Medicaid coverage is not a panacea for engaging the private sector in providing services to 

persons with SMI, it is probably the most critical as a foundation on which to build. Across-the-board increases 

in Medicaid reimbursement rates would probably do the most to create incentives for the private sector, but 

this is probably not feasible at least in the near future. A number of other smaller-scale and less resource-

intensive alternatives have been developed by many state and county mental health agencies.  

One possibility for enhancing the participation of the private sector could be certain modifications of the 

Medicaid benefits package. Though obviously a complex and probably long-term undertaking, this may at least 

be more feasible than increasing reimbursement rates across the board. An example of this approach is New 

aŜȄƛŎƻΩǎ ŀŘŘƛǘƛƻƴ ƻŦ aǳƭǘƛ-Systemic Therapy (MST) as a reimbursable service. On a larger scale, as discussed 

earlier in this report, the 1915(i) State Plan Option is a way of providing additional support for Medicaid 

beneficiaries with mental illness. Connecticut is an example of a state that has recently taken this step.  

Another approach to expanding private sector provision through Medicaid without across-the-board increases in 

reimbursement rates is to insure that regulations allow participation by lower cost providers, notably social 

workers and psychiatric nurses. This approach was taken by Washington State to increase access to mental 

health services for children. It may also be beneficial to coordinate with the Medicaid agency to ensure that 

certification and licensure processes are streamlined to encourage participation. The Washington State mental 

health agency, which contracts with highly autonomous county-based mental health agencies known as 

Regional Service, recently modified rules to allow these entities to sub-contract with individual licensed mental 

health professionals to increase access, particularly in specialty areas such as services for minority populations. 

                                                           
10 The Collaborative maintains a website at: http://www.bhc.state.nm.us, and an evaluation of the program 
recently conducted by the Robert Wood Johnson is available at http://www.rwjf.org/vulnerablepopulations  

http://www.bhc.state.nm.us/
http://www.rwjf.org/vulnerablepopulations
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Ohio recently resolved a long-standing issue that related to discontinuities in Medicaid coverage for persons 

being discharged from institutions (jail, prison or state hospitals) that resulted in increased public sector care. 

Previously, Medicaid eligibility was suspended during the institutional stay, thus requiring an extended 

reapplication period during which the individual has no option except the public sector for needed mental 

health services. After many years of effort by the state mental health agency, the issue was resolved relatively 

simply by a change in Medicaid rules that suspends, rather than terminates, coverage during institutional stays. 

Washington State accomplished a similar modification known as Expedited Medical Eligibility determination. 

Outreach and training, especially for primary care providers, is a mechanism employed by many mental health 

agencies to engage the private sector in serving the SMI population. For example, Oklahoma provides training in 

{!aI{!Ωǎ {ŎǊŜŜƴƛƴƎΣ .ǊƛŜŦ LƴǘŜǊǾŜƴǘƛƻƴ ŀƴŘ wŜŦŜǊǊŀƭ ǘƻ ¢ǊŜŀǘƳŜƴǘ ό{.Lw¢ύ ƛƴǘŜrvention in hospitals and primary 

care clinics.11 Though targeted specifically to substance abuse rather than mental health, training in various 

types of screening will help to draw attention to persons with mental illness and their treatment needs in the 

general medical population. Of course, some of this will simply result in referrals back to the public sector, but at 

least some will stick, especially as health care reform proceeds with promoting integrated care. 

Interaction with the private sector in the form of health care provider organizations may be enhanced by joint 

research activities, which creates incentives eǎǇŜŎƛŀƭƭȅ ŦƻǊ ŀŎŀŘŜƳƛŎ ŎŜƴǘŜǊǎΦ hƪƭŀƘƻƳŀΩǎ mental health agency, 

for example, pursues grant-funding opportunities through the OK Innovation Center, Oklahoma Department of 

Mental Health and Substance Abuse Services Decision Support Services and Science to Service Panel. 

Recommendation 3: Reorganize  crisis services  and expand alternatives . 

Crisis services are often the first point of entry for the Milwaukee County mental health system. Reorganizing 

and expanding crisis services will create more access to services for people who need them in a more timely 

fashion, which will in turn reduce the need for costly inpatient care. 

3.1 Shift crisis services to a more central l ocation . 

As a last phase of downsizing the BHD complex, Milwaukee County should consider shifting crisis services to a 

more central area in Milwaukee near consumers who use the services with an attached 16-bed (or less) unit.  

This will provide an option to maintain a limited number of county-run beds while also serving as a centralized 

intake area where consumers can be referred to other services options in the community when appropriate. 

3.2 Develop and expand alternative crisis services . 

Alternative crisis services can provide the necessary clinical resources to divert people from acute inpatient and 

reduce the need for inpatient care. Crisis alternatives such as the Crisis Resource Center currently exist in 

Milwaukee County, but they are used sparsely. Other crisis alternatives, such as peer-run crisis respites, are 

being adopted throughout the nation and could be introduced in Milwaukee County. Clinicians, law 

enforcement, and consumers should be made more aware of existing crisis alternatives such as the Crisis 

Resource Center. Consumers can then be brought directly to these alternatives, bypassing the need for PCS. 

Crisis alternatives can also be used as a άǎǘŜǇ Řƻǿƴέ ŦǊƻƳ ƛƴǇŀǘƛŜƴǘ to shorten stays and improve continuity of 

care. Existing and new crisis alternatives should be expanded. More immediately, the County should work to 

ensure that the Crisis Resource Center retains its funding. 

                                                           
11 Information about SBIRT can be found at http://sbirt.samhsa.gov  

http://sbirt.samhsa.gov/
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Crisis alternatives may never fully replace inpatient care, but they can be helpful in some situations to reduce 

utilization and recidivism. Evidence shows that crisis alternatives normalize crisis experiences, which can lead to 

more expedient recovery and return to the community (Hawthorne et al., 2005; Rakfeldt et al., 1997). To 

facilitate linkages between individuals in crisis and the appropriate crisis alternatives, providers need to be 

educated about the availability and effectiveness of such crisis services. 

County and other system stakeholders will need to work with alternative crisis service providers to ensure that 

there is sufficient funding to keep these resources available to individuals throughout the system redesign 

process. In the long-term, funding for alternative crisis services can be found in cost-savings associated with 

reductions in EDs and crisis inpatient services. In the short term, county funds may need to be directed to these 

resources to ensure their viability. 

Recommendation 4: Reduce emergency detentions . 

EDs need to be reduced to appropriately serve the population and decrease the need for inpatient care.   

4.1 Enhance emergency provider and law enforcement trainings.  

Reducing EDs will require emergency providers and law enforcement training. Training police officers using crisis 

intervention training (CIT) is a first step in equipping the police force to better manage crisis situations 

encountered with individuals with mental illness, and can help to either diffuse the situation or enable 

individuals to make a voluntary decision to enter inpatient care (Bahora, Hanafi, Chien, & Compton, 2008; 

Jambunathan & Bellaire, 1996). Emergency and crisis department personnel also need training in engaging 

individuals in a voluntary decision to seek inpatient care or seek a safe and effective alternative.   

Although CIT is currently used in Milwaukee County, more effort to promote the training is needed so that all 

first responders are trained in a continuous and comprehensive manner. We support following the 

ǊŜŎƻƳƳŜƴŘŀǘƛƻƴǎ ƻŦ ǘƘŜ /ƻǳƴŎƛƭ ƻŦ {ǘŀǘŜ DƻǾŜǊƴƳŜƴǘΩǎ /ǊƛƳƛƴŀƭ WǳǎǘƛŎŜ κ aŜƴǘŀƭ IŜŀƭǘƘ /ƻƴǎŜƴǎǳǎ tǊƻƧŜŎǘ 

(2002), which was developed by a broad group of mental health and criminal justice system stakeholders to 

improve the response to individuals with mental illness who come in contact with the criminal justice system. 

The report makes the following specific recommendations on training for law enforcement personnel: 

4.1.1. Provide at least two hours of new skills training regarding mental health issues to all law enforcement 

personnel who come into contact with people with mental illness.  

4.1.2 Incorporate at least eight (and as many as fifteen) hours of training in general mental health issues 

into existing recruit (academy-level) training programs for law enforcement staff.  

4.1.3 Provide to patrol officers at least twenty hours, over a three-year cycle, of in-service training about 

mental illness that includes in-depth reviews of topics covered generally in recruit training and on 

additional topics.  

4.1.4 Prepare select law enforcement staff to serve on a special team by providing them with advanced 

skills training on the fullest range of mental health topics every three years.  

4.1.5 Train communications personnel (call takers and dispatchers) that work with law enforcement on how 

to manage with calls that may involve mental illness.  
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Recommendation 5: Expand and reor ganize community -based services. 

Community-based services, including outpatient care, are a critical aspect of supporting individuals to live 

independently in the community. Nationally, mental health systems are engaged in reducing the use of inpatient 

services and increasing the use of community-based services, especially those that have been shown to be 

effective. The NFC Report on Mental Health (2003) emphasized that in order for individuals to recover from 

even the most serious mental illnesses, they need access in their communities to treatment and supports that 

are tailored to their needs. The NFC recommended replacing unnecessary institutional care with efficient, 

effective and dependable community services. The data for this project consistently showed that improvements 

are needed in the quantity and availability of community-based services in Milwaukee County.  

5.1 Continue working with the State  to secure funding for Community Recovery S ervices 

under the 1915(i) State Plan Option.  

Milwaukee County has been a leader in the process using the 1915(i) option to offer Community Recovery 

Services. Participation in this program is a great opportunity to jumpstart the development of community-based 

services in Milwaukee. Through the 1915(i), the County can institute services identified as lacking in our data 

sources, including Community Living Supportive Services, Supported Employment, and Peer/Advocate Supports. 

This will represent an expense to the County, but the federal share for those eligible for Medicaid will cover a 

significant portion of the cost. The BHD is justifiably concerned about the financial risk associated with this 

program, which may require the County to expand services to hundreds of additional individuals who are not 

currently part of the BHD system. While Medicaid would cover between 60% and 70% of the costs (depending 

on ARRA adjustments) associated with those individuals, County property tax levy would be required to fund the 

remainder. Despite this concern, it also is important for the County to weigh the financial and programmatic 

advantages of being able to offer consumers a much broader array of community-based supports that would be 

supported by Medicaid reimbursement. This could significantly reduce the demand for tax levy-funded 

emergency, inpatient and long-term care services that the County is currently supporting without financial 

assistance from Medicaid. 

The County is currently working with the State on the appropriate eligibility criteria for these services. When the 

State originally submitted the application to CMS, waitlists for capped programs in specific geographic areas 

were allowed. Federal healthcare reform legislation has removed these features of the program, making the 

services an entitlement for the Medicaid population. Moving forward, the County should work with the State to 

explore and promote greater incentives for participation. 

5.2 Shift resources from inpatient to community -based services.  

A more cost-effective use of mental health system resources would be to fund more community-based, 

recovery-oriented, and evidence-based services. This funding can come from some of the activities described in 

Recommendation 1, including shifting resources from the BHD inpatient complex, reducing inpatient stays, and 

potentially taking advantage of funds that become available as BHD inpatient services become Medicaid-

reimbursable.  The recommended community-based services would also be Medicaid-reimbursable, creating 

further savings for the County. Shifting resources from inpatient to community-based services would require 

coordination of efforts (such as creating a unit outsourced to a private hospital while creating other services). 

The project team recognizes that additional resources may not be available, and that the implementation of this 

recommendation will take careful planning and implementation in order to ensure that the population is 
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adequately served without experiencing significant gaps in support. Other systems, such as the Mendota 

Institute in Madison, have done this by leveraging federal funding. One possibility is to seek SAMHSA 

demonstration or transformation project dollars as they become available, in addition to shifting to service 

arrangements that are supported by Medicaid federal matching funds. 

5.3 Explore partnerships with FQHCs and approaches to integrating care.  

This analysis has found significant barriers to accessing outpatient mental health care in Milwaukee County. One 

significant barrier is a lack of capacity for outpatient services.  Many respondents reported that Medicaid eligible 

individuals cannot find a psychiatrist who will see them and the BHD available slots have been decreasing over 

the last three years.  Leaders in the mental health redesign effort should work with FQHCs to establish 

partnerships to create more capacity for mental health care in the County. If outpatient mental health services 

are co-located with primary care and other physical health services, there will be opportunities to improve 

quality and reduce costs through care coordination and integration.  FQHCs have indicated a willingness to 

expand capacity if they can find a way to expand their physical space to accommodate more consumers.  The 

expansion of outpatient options combined with efforts to reduce no show rates using peer specialists and 

transportation options will also make it more attractive to FQHCs and other outpatient providers. 

5.4 Expand evidence -based practices.  

Moving forward, the system redesign efforts should place a major emphasis on providing community-based 

services that are also evidenced-based. EBPs are interventions for which there is consistent scientific evidence 

showing that they improve consumer outcomes (Drake et al., 2001).  

It is important that when developing or expanding community-based services, an emphasis be placed on 

expanding and developing the use of evidence-based and recovery-oriented practices. Data from this study 

shows that in Milwaukee County, the use of evidence-based and recovery-oriented practices and services is 

limited. Moreover, there is a need for services in many areas (housing, employment, substance use/dual-

diagnosis services) in which EBPs are available. Thus, we recommend that providers throughout Milwaukee 

County implement more EBPs, and expand existing practices that are evidence-based and recovery-oriented. 

Consumer-operated or consumer/peer run services should be emphasized along with services that enhance 

employment and educational opportunities.   

There are free resources that can assist in the expansion of evidence-based and recovery-oriented services and 

practices, such as the SAMHSA CMHS EBP KITs. More information regarding the KITs and other web-based 

materials that can support the implementation of EBPs can be found in Appendix P. 

The project team has determined that the types of EBPs that would be useful within Milwaukee County are 

Permanent Supportive Housing (PSH), Supported Employment, and building up Integrated Dual Disorder 

Treatment (IDDT) and ACT.  

Planning and implementing EBPs includes consensus building, integrating EBPs into policies and procedures, 

developing an EBP training structure, developing a monitoring and evaluation structure, and maximizing the 

effectiveness by making services culturally competent. The project team recognizes that undertaking the 

implementation of EBPs can be resource intensive, both financially and in terms of system and provider changes 

in practice. However, expanding the use of practices that promote recovery will lead to consumers becoming 
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more independent of the mental health system and save future resources that would be used to maintain 

people in the system.   

It is very important that information and training about the EBPs be provided to the different stakeholders.  In 

particular, providers, case managers, and consumers need to be better informed given the data finding that a 

primary reason for disparity between received and ideal services is that consumers refuse services because they 

do not think they would benefit from them or do not understand them. Educating consumers about new 

services is as important as educating providers. 

5.5 Adopt  alternative  case management models. 

This analysis has found that the current system of case management needs to be changed so that more 

individuals can access case management services in conjunction with other community supports. Based on a 

review of the literature on case management, Bedell, Cohen and Sullivan (2000) identified three models of case 

management: full service, brokered, and hybrid.  

¶ Full service case management attempts to provide all services through the case management program 

άƛƴ ǾƛǾƻέ ǘƘǊƻǳƎƘ ǘƘŜ ŜŦŦƻǊǘǎ ƻŦ ŀ ǎǇŜŎƛŀƭƭȅ ǘǊŀƛƴŜŘ ƛƴǘŜǊŘƛǎŎƛǇƭƛƴŀǊȅ ǘŜŀƳΦ  

¶ Brokered case management involves linking clients to existing community services without providing 

any direct services through the case management program.  

¶ Hybrid case management involves a mix of brokered and directly provided services.  

From the data collected in this study, it seems as though the case management provided in Milwaukee County 

leans more heavily on the model of brokered case management, which tends to be less effective in communities 

where there are minimal existing community resources. Based on our analysis of the utilization and capacity of 

the case management programs in Milwaukee, we recommend that the County adopt a case management 

model that provides a continuum of case management services to a larger number of people. 

A report published by the California Institute of Mental Health emphasizes the need for flexibility in case 

management systems, with intensity and duration determined by individual need (Forster, 2001). The report 

cites research indicating that intensive case management increases costs if provided to consumers who are not 

high service users, and that long-term case management is usually unnecessary to maintain consumers in the 

community. Shifting to shorter-term case management and targeting those who truly need this increased level 

of support would be a more efficient use of case management for Milwaukee County.  

Case management might be improved by changing practice models so that the majority of case managers use 

their time with clients to link to community-based services (rather than provide these services). Case 

management models should also become more recovery-oriented, such as by moving long-term clients out of 

intensive case management. Case management program administrators could then adjust criteria for entry into 

case management to make it more accessible to more people. The County might institute practices such as 

άǊŜŎƻǾŜǊȅ ŎƘeck-ƛƴǎΣέ ǿƘŜǊŜōȅ ŎƻƴǎǳƳŜǊǎ Ŏŀƴ ōŜ ƳƻǾŜŘ ƻǳǘ ƻŦ ŎŀǎŜ ƳŀƴŀƎŜƳŜƴǘ ǘƻ ƭƻǿŜǊ ƛƴǘŜƴǎƛǘȅ ǎŜǊǾƛŎŜ 

levels, while maintaining links to the system. This will allow for more persons to enter the case management 

system who need it, as well as for ongoing support as needed for individuals who experience greater stability in 

recovery. 
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Existing models that are currently in use in other states and counties can inform the development of a case 

management continuum. The National Association of Case Management defines three intensity levels of case 

management (Hodge & Giesler, 1997). The levels serve different populations and have different caseloads 

(smaller to greater), different contact frequency (more to least frequently), and different functions for case 

managers. The two more intensive levels have a multi-disciplinary team composition with contacts in vivo in the 

community, while the least intensive level is largely office-based with case managers collaborating with other 

providers and contacts either in person or by phone. The treatment plans for the more intensive levels are 

updated and reviewed for continued stay every 90 days, and treatment plans in the least intensive levels are 

updated and reviewed twice per year and include the development of crisis prevention plans.  

TƘŜ !ǊƛȊƻƴŀ 5ŜǇŀǊǘƳŜƴǘ ƻŦ IŜŀƭǘƘ {ŜǊǾƛŎŜǎΩ 5ƛǾƛǎƛƻƴ ƻŦ .ŜƘŀǾƛƻǊŀƭ IŜŀƭǘƘ {ŜǊǾƛŎŜǎ employs a case management 

model with three levels of service and resource intensity ǘƘŀǘ ƳƛƎƘǘ ƛƴŦƻǊƳ aƛƭǿŀǳƪŜŜ /ƻǳƴǘȅΩǎ ŜŦŦƻǊǘǎ (Arizona 

Department of Health Services, 2001): 

¶ The Assertive case management model is the most intensive, providing a service package similar to that 

of ACT. Rather than providing linkages to services, the Assertive model provides services to individuals 

who have the most acute service needs.  

¶ Supportive case management is designed to support a larger population of individuals with more 

moderate needs. Its focus is on fostering and maximizing community resources and the coordination of 

care.  

¶ The Connective case management model is designed to support a small number of individuals who have 

achieved stability and met their recovery goals. Connective case management supports these individuals 

in maintaining their current level of functioning in the community.  

A detailed description of the case management models from the National Association of Case Management and 

the models used in Arizona are outlined in more detail in Appendix Q. 

As the case management program is reorganized and clients are matched to programs based on need and 

service intensity, it will be important to keep in mind the reimbursement structures for the existing programs.  

Because CSP receives a higher level of Medicaid reimbursement than the TCM program, administrators should 

place renewed emphasis on shifting individuals with more intensive service needs to the CSP program while 

orienting the TCM model towards providing more purely brokered services for individuals who need less 

intensive supports.  

5.6 Improve d ischarge planning from acute inpatient stays.   

Concurrent with efforts to expand and improve community-based and outpatient services and supports, the 

discharge planning process needs to be re-evaluated. Our analyses showed that only a small proportion of 

individuals discharged from inpatient care have sufficient services secured for them in the community. It is likely 

that this has led to increased inpatient re-admissions and increased use of costly emergency care.  

Discharge planners in both the BHD and private systems should be trained regarding current and newly available 

community-based options for consumers to use when they leave the hospital. Additionally, more resources are 

needed to facilitate a smooth transition back to the community. Referrals to community services should be in 
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place upon discharge, and consumers should be connected to case management where appropriate. 

Additionally, staff from inpatient and community programs should work together to facilitate working 

relationships between the individual and community providers as well as peer support networks. There is 

evidence that the inclusion of peer supports as well as traditional care providers in the process of transitioning 

to the community after discharge can lead to reduced re-admissions and greater cost-savings (Forchuk et al., 

2007; Reynolds et al., 2004). The inclusion of peer providers to support transitions in the discharge process may 

help to keep individuals connected to recovery support services in the community, leading to more linkages and 

reduced need for emergency and inpatient care. Discharge planning should include a data tracking system on 

recidivism and successful linkages to community and outpatient service options. 

5.7 Use benefits counseling to ensure maximum revenue to fund services.  

Our analysis found that there are many individuals without insurance who are in need of mental health services. 

With proper counseling and assistance, many of these individuals could secure health insurance and other 

benefits and entitlements. This would in turn lead to more reimbursement of services and a lessened burden on 

the mental health system as a whole. There are some benefits counseling programs currently operating in 

Milwaukee County; however, these programs are operating with limited resources. By prioritizing benefits 

counseling services, the County can increase access and ensure maximum revenue to fund services. 

5.8 Substitute some traditional treatments with alternative options for outpatient care.  

Outpatient service capacity issues can be addressed by substituting currently used service providers and 

traditional treatments with innovative and creative options for outpatient care. Often, doctoral level 

psychologists and psychiatrists deliver many outpatient services, such as individual therapy and medication 

management. An increased ǳǎŜ ƻŦ aŀǎǘŜǊΩǎ ƭevel clinicians (LMHCs, LICSWs, and MFTs) and nurse practitioners 

who can prescribe medications can expand capacity. 

Systems are moving away from providing longer-term day treatment services toward a network of recovery-

oriented supports that have a rehabilitation focus. Services such as day treatment can be substituted with skills 

building services, supported education and employment, illness management and recovery, family 

psychoeducation, peer-operated services, and other support services. The focus should be on services that 

promote employment, independent living skills, and recovery. It is important to include EBPs (discussed in 

Recommendation 3) among these service offerings. All outpatient services should be culturally relevant and 

appropriate. 

Recommendation 6: Promote a recovery -oriented system through person -centered approaches and 

peer supports.  

Recovery-oriented care, including peer supports, should be further developed throughout the system. While 

there are numerous such supports and programs in place in the County, this analysis finds that more are 

needed. Further, the system as a whole will benefit from a shift towards a stronger recovery orientation at every 

level of service delivery. 

6.1 Employ the use of motivational and person -centered appr oaches system wide. 

Person-centered planning is an approach to planning that is driven by the individual needs and preferences of 

the consumer. In person-centered planning, the consumer and provider participate as equals in planning for an 
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ƛƴŘƛǾƛŘǳŀƭΩǎ ǊŜŎovery. Motivational techniques involve a focus on the individual and the development of a 

relationship that is non-judgmental and non-adversarial.  

It is possible that using motivational and person-centered approaches can reduce the amount of consumer 

refusal of services in the mental health system in Milwaukee County. In a study of treatment avoidance for both 

medical and psychological problems, Moore et al. (2004) found that four factors were associated with treatment 

adherence and avoidance: time spent wƛǘƘ ǇƘȅǎƛŎƛŀƴǎΣ ǊŜǎǇŜŎǘ ǎƘƻǿƴ ōȅ ǇƘȅǎƛŎƛŀƴǎΣ ǇƘȅǎƛŎƛŀƴǎΩ ŎƻƴŦƛǊƳŀǘƛƻƴ ƻŦ 

patient understanding, and physicians listening to patient concerns. Negative experiences of a treatment 

relationship in the past determine current treatment-seeking behaviors. In the context of Milwaukee County, it 

is possible that the high rate of refusals stem in part from ŎƻƴǎǳƳŜǊǎΩ ŜȄǇŜǊƛŜƴŎŜ ǿƛǘƘ ǇǊƻǾƛŘŜǊǎ ǿƘƻ ƘŀǾŜ ƴƻǘ 

had the time or resources to adequately build a therapeutic relationship and use person-centered principles for 

interaction. 

Providers, especially case managers, should be trained in these approaches. Quality improvement processes and 

ongoing training can monitor improvements in consumer refusal rates. 

6.2 Increase consumer education about recovery -oriented and comm unity -based services. 

Educating consumers about community-based and recovery-oriented services could lead to a reduction in 

consumer refusal of services. Involving consumers in decisions about their care is essential in this process. There 

should also be more opportunities for consumers to participate at the systems level to change culture and 

practice so that services are more welcoming for consumers. 

In a study of 174 consumers in a community rehabilitative service setting in England, Macpherson, Alexander, 

and Jerrom (1998) found that of the 61 individuals who refused treatment (medication in this case), 85% 

reconsidered their refusal and engaged in treatment within one month. The study found that community 

keyworkers (health professionals responsible for the coordination of care) were most effective in reversing 

these refusals through explanation, education, and encouragement. The authors found that in their sample, only 

6% of individuals were firm in their refusals. The remaining individuals initially refused but responded to 

reassurance and discussion with their providers. This study suggests that consumer refusals are often the 

product of ambivalence and fluctuating attitudes towards mental health treatment. They emphasize the 

importance of the relationship between the provider and the consumer in addressing the root cause of refusals 

through education and encouragement. They also emphasize that in many cases, providers (particularly those 

who have a rapport with consumers) could work with individuals who refuse services so that they make fully 

informed decisions about their care. 

6.3 Expand peer support and consumer -operated services.  

The Center for Medicare and Medicaid Services (CMS) has identified peer supports as an evidence-based mental 

health practice that can promote community integration (Mann, 2010). CMS is encouraging states to increase 

the role of peers in the mental health workforce. If Medicaid-funded peer supports are used, they must be 

integrated into care coordination through an individuaƭΩǎ ǘǊŜŀǘƳŜƴǘ ǇƭŀƴΣ ōŜ ǎǳǇŜǊǾƛǎŜŘ ōȅ ŀ mental health 

clinician, and have complete certification as defined by the state (Smith, 2007). Peer specialists can be 

integrated into traditional settings and will empower consumers and provide inspiration for recovery and 
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mutuality in service provision. Consumer-operated services can be an alternative to traditional services, and may 

be more effective in providing support for recovery. 

Peers have been shown to be an effective component of inpatient hospital care. Research into this kind of 

support has shown increased peer support in hospital-based care can shorten length of stay, decrease re-

admissions, and reduce overall treatment costs (Chinman, Weingarten, Stayner, & Davidson, 2001). Increasingly, 

peers are being integrated into inpatient and emergency settings (Vine, 2010). Peers are also being integrated 

into outpatient clinics. Peer support has been shown to effectively engage consumers in mental health care and 

increase access to physical health care. In a study of adults with serious mental illness, consumers with peer 

supports were significantly more likely to make connections to primary care (Griswold, Pastore, Homish, & 

Henke, 2010). Integrating peers into inpatient, emergency, and outpatient settings can promote recovery and 

consumer participation in care. 

As part of the Pillars of Peer Support Services Summit held in 2009 at the Carter Center in Atlanta, Georgia, the 

23 states that provide Medicaid billable peer support services participated in a survey of peer support services in 

their state. Wisconsin was one of the survey respondents. Respondents were asked about the roles of peer 

specialists in their state, reimbursement rates, and the challenges that peer specialists face. Reimbursement 

rates in the sampled states ranged from $3 to $19 per fifteen-minute service delivery interval. Wisconsin 

represents the only state with a rate of $3 per 15 minutes, making its reimbursement rate the lowest in the 

country for states that have Medicaid-billable peer services (Daniels et al., 2010).  

Peers could be effectively integrated into the mental health workforce in Milwaukee County in a fiscally 

sustainable way if the rate of reimbursement could be raised to an adequate level to cover overhead for 

agencies that utilize this workforce while providing peer specialists an acceptable wage to entice employment. 

The Wisconsin respondents to the Pillars of Peer Support survey responded that in order to promote the use of 

peer support specialists and consumer-operated services, a ǎǘŀǘŜ ƴŜŜŘŜŘ ǘƻ ά9ƴǎǳǊŜ ǘƘŀǘ ŀ ƭŜŀŘŜǊ ǿƛǘƘ ŀǳǘƘƻǊƛǘȅ 

champions the development of Peer Specialists and participates with others of differing views in defining the 

ŘŜǘŀƛƭǎ ƻŦ ǘƘŜ ǎǘŀǘŜ Ǿƛǎƛƻƴέ (Daniels et al., 2010). Advocates in Milwaukee County must work with state and 

county leaders to increase the Medicaid reimbursement rate in order to make a peer workforce a viable option.  

Federal Medicaid supports action to increase the peer supports as part of local mental health systems (Mann, 

2010; Smith, 2007). In its system redesign efforts, Milwaukee County has the opportunity to lead the state in 

increasing and expanding its network of peer support services. 

The County should also consider creating a peer-provided case management program. While it is not yet an EBP, 

peer-provided case management holds promise for promoting improved care for individuals with SMI (Davidson, 

Chinman, Sells, & Rowe, 2006). Studies suggest the use of peer providers in case management can contribute to 

a stronger treatment relationship and greater participation in treatment.  Sells, Davidson, Jewell, Falzer, and 

Rowe (2006) found that, early in treatment, case management clients who struggled with engagement were 

more likely to keep appointments with peer case managers than non-peers. The peer providers were able to 

establish a trusting relationship more quickly. These findings were echoed in a later study examining peer case 

managers, which found that consumers reported more validating experiences with peer case managers than 

non-peers (Sells, Black, Davidson, & Rowe, 2008). 




