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The Honorable Michael R. Pence
President of the Senate

U.S. Capitol

Washington, DC 20510

The Honorable Paul D. Ryan
Speaker of the House

U.S. House of Representatives
U.S. Capitol

Room H-232

Washington, DC 20515

Dear Mr. President and Mr. Speaker:

I am pleased to submit the Medicare Payment Advisory Commission’s June 2017 Report to the Congress:
Medicare and the Health Care Delivery System. This report fulfills the Commission’s legislative mandate to
evaluate Medicare payment issues and to make recommendations to the Congress.

In the 10 chapters of this report, we consider:

implementing a unified payment system for post-acute care.
Medicare Part B drug payment policy issues.
using premium support in Medicare.

the relationship between physician and other health professional services and other Medicare services
(mandated report).

redesigning the Merit-based Incentive Payment System and strengthening advanced alternative payment
models.

payments from drug and device manufacturers to physicians and teaching hospitals in 2015.
an overview of the medical device industry.

stand-alone emergency departments.
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* hospital and skilled nursing facility use by Medicare beneficiaries who reside in nursing facilities.
e provider consolidation—the role of Medicare policy.

I hope you find this report useful as the Congress continues to grapple with the difficult task of controlling the
growth of Medicare spending while preserving beneficiaries’ access to high-quality care and providing sufficient
payment for efficient providers.

Sincerely,

Francis J. Crosson, M.D.

Enclosure
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Executive summary

As part of its mandate from the Congress, each June the
Commission reports on refinements to Medicare payment
systems and issues affecting the Medicare program,
including broader changes in health care delivery and the
market for health care services. In the 10 chapters of this
report, we consider:

»  Implementing a unified payment system for post-
acute care (PAC). Although the types of patients
treated in the four main PAC settings overlap,
Medicare’s payments for similar patients can differ
substantially. The Commission recommends moving
to a unified PAC prospective payment system (PPS)
that spans the four settings—with payments based on
patient characteristics rather than the site of service—
and supports the implementation of a PAC PPS in the
near term.

*  Medicare Part B drug payment policy issues. The
Medicare payment system for Part B drugs raises
a number of concerns, including the overall price
Medicare Part B pays for drugs, the lack of price
competition among drugs with similar health effects,
and the rapid growth in spending. The Commission
recommends a series of regulatory and market-based
reforms—both short and long term—to improve
Medicare payment for Part B drugs.

e Using premium support in Medicare. Under a
premium support model, the government would pay
a fixed dollar amount for each beneficiary’s Medicare
coverage. As a result, beneficiaries’ premiums would
reflect the choices they make to receive the Medicare
benefit package through the fee-for-service (FFS)
program or a managed care plan. Although the
Commission makes no recommendations, we examine
some of the key issues that policymakers would want
to resolve if they decide to use premium support in
Medicare.

»  The relationship between physician and other health
professional services and other Medicare services.
The Medicare Access and CHIP Reauthorization Act
of 2015 (MACRA) directs the Commission to submit
a report to the Congress on the relationship between
the use of and expenditures for services provided by
clinicians and the total service use and expenditures
under Part A, Part B, and Part D of Medicare. We do

not find any strong relationships; that is, our findings
suggest that clinician services and other services are
neither clear complements nor clear substitutes.

Redesigning the Merit-based Incentive Payment
System (MIPS) and strengthening advanced
alternative payment models (A—APMs). MIPS as
presently designed is unlikely to help beneficiaries
choose clinicians, help clinicians change practice
patterns to improve value, or help the Medicare
program reward clinicians based on value. Therefore,
we discuss a possible alternative construct for MIPS.
We also discuss two policies to encourage clinicians to
form and participate in A—~APMs.

Payments from drug and device manufacturers to
physicians and teaching hospitals in 2015. Under
the Open Payments program, drug and device
manufacturers and group purchasing organizations
(GPOs) report information to CMS about payments
they make to physicians and teaching hospitals (those
payments totaled over $7 billion in 2015). This
program has increased the transparency of financial
interactions between manufacturers and physicians
and teaching hospitals and should be expanded to
include other providers and organizations that receive
industry payments.

An overview of the medical device industry. The
medical device industry makes a wide range of
products—from surgical gloves to artificial joints to
imaging equipment—and plays an important role in
developing new medical technologies. We provide

an introduction to the industry, discuss its role in the
Medicare program, and provide possible directions for
policy.

Stand-alone emergency departments (EDs). The
number of health care facilities devoted primarily

to ED services and located apart from hospitals—
referred to as stand-alone EDs—has grown rapidly in
recent years. We discuss three policies that could be
considered in response to this trend.

Hospital and skilled nursing facility (SNF) use

by Medicare beneficiaries who reside in nursing
Jacilities. Transferring Medicare beneficiaries who
are long-stay nursing facility (NF) residents to a
hospital for conditions that could have been prevented
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or treated by the NF exposes beneficiaries to health
risks and unnecessarily increases Medicare program
spending. We found wide variation across facilities
in their risk-adjusted rates of hospital use, which
suggests opportunities for reductions in unnecessary
Medicare spending.

*  Provider consolidation: The role of Medicare policy.
We discuss the implications for the Medicare program
of consolidation in the health care industry. We find
that consolidation among and between hospitals
and physicians has increased prices without any
increase in quality. The Commission has made several
recommendations to address those issues. In addition,
we discuss consolidation of provider functions and
insurer functions by accountable care organizations
(ACOs) or Medicare Advantage (MA) plans and its
implication for the Medicare program.

Implementing a unified payment system for
post-acute care

In Chapter 1, the Commission recommends a unified
payment system for PAC services. Although the types

of cases treated in the four main PAC settings (SNFs,
home health agencies (HHAs), inpatient rehabilitation
facilities (IRFs), and long-term care hospitals (LTCHs))
overlap, Medicare’s payments for similar patients can
differ substantially, in part because Medicare uses separate
PPSs to pay for stays in each setting. The supply and use
of PAC providers vary considerably across the country,
and evidence-based criteria do not exist to guide decisions
about which patients require PAC, which PAC setting is
most appropriate for a given patient, and how much care
is needed. These factors undermine clear policies to guide
PAC placement decisions.

Given the overlap among PAC settings in the patients
they treat, the Commission has long promoted the idea of
moving to a unified PAC PPS that spans the four settings,
with payments based on patient characteristics rather than
the site of service. In a report mandated by the Improving
Medicare Post-Acute Care Transformation Act of 2014
(IMPACT), in June 2016, the Commission set out the
necessary features of a PAC PPS and considered the
effects on payments of moving to such a system. Using
readily available data on patient characteristics (such as
age, reason to treat, and comorbidities), the Commission’s
PAC PPS design accurately predicted the costs of stays
for most patient groups, although functional assessment

information—uniform across settings—would further
align payments with the cost of certain types of stays.
This PAC PPS design is conceptually consistent with past
Commission recommendations to revise the SNF and
HHA PPSs.

A PAC PPS would redistribute payments among types

of stays and settings. Payments would decrease for
rehabilitation care unrelated to patient characteristics (for
example, for patients recovering from hip surgery who
receive high amounts of rehabilitation therapy services
regardless of their care needs) and increase for medically
complex care (for example, for patients with comorbidities
that involve multiple body systems). The redistribution

of payments is consistent with what would result from
past Commission recommendations to revise the SNF and
HHA PPSs. Equity in payments would increase across
types of patients and the providers that treat them because
the relative profitability across types of stays would
become more uniform. Therefore, providers would have
less incentive to selectively admit certain types of patients
over others.

The Commission supports the implementation of a PAC
PPS sooner than the timetable outlined in IMPACT.

The Act does not require the implementation of a PAC
PPS—only recommendations for a design. Further,

the Act’s schedule would make it unlikely that a new
payment system would be proposed before 2024,

and implementation would follow even later. The
Commission recommends that a new PAC PPS begin
implementation in 2021, with a three-year transition.
The Commission finds that Medicare payments exceed
providers’ costs by 14 percent across the PAC settings
and recommends that the aggregate level of payments
be lowered by 5 percent to more closely align payments
with the cost of care. The Secretary of the Department
of Health and Human Services should begin aligning the
setting-specific regulations when the PPS is implemented
to level the playing field among providers—an area the
Commission will begin working on as well. In addition,
the Secretary would need the authority to revise and
rebase PAC PPS payments over time to keep payments
aligned with the cost of care. Providers could be given
the option to bypass the transition and be paid full PAC
PPS payments. While this option would raise program
spending during the transition, it would more quickly
base payments on patient characteristics and make them
more equitable.

o
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Medicare Part B drug payment policy issues

Chapter 2 presents the Commission’s recommendation to
improve Medicare payment for Part B drugs. Medicare
Part B covers drugs administered by infusion or injection
in physician offices and hospital outpatient departments. It
also covers certain drugs furnished by suppliers. In 2015,
Medicare and its beneficiaries paid about $26 billion for
Part B—covered drugs and biologics, two-thirds of which
was accounted for by biologics. Since 2009, Medicare Part
B drug spending has grown at an average rate of about 9
percent per year.

The Commission is concerned about the overall price
Medicare pays for Part B—covered drugs, the lack of price
competition among drugs with similar health effects, and
the rapid growth in Part B drug spending. Medicare pays
for most Part B—covered drugs based on the average sales
price plus 6 percent (ASP + 6 percent). It also assigns
generic drugs and their associated brand products to a
single billing code, which creates price competition. By
contrast, it pays for most single-source drugs and biologics
under separate billing codes—which does not create price
competition among products with similar health effects. In
addition, the 6 percent add-on to ASP may create
incentives for providers to choose higher priced drugs over
lower priced drugs.

The Commission’s recommendation improves the current
ASP payment system in the short term while developing,
for the longer term, a voluntary, market-based alternative to
the ASP payment system. In the short term, we recommend:

e Improving ASP data reporting. CMS relies on
manufacturers to submit their sales data in order
to calculate ASPs for Part B drugs, but not all
manufacturers are required to do so. A policy
requiring all Part B drug manufacturers to report ASP
data and giving the Secretary the authority to enforce
penalties on manufacturers who do not report required
data would improve the accuracy of ASP payments.

*  Modifying payment rates for drugs paid at 106
percent of wholesale acquisition cost (WAC).
Medicare generally reimburses new, single-source
Part B drugs at 106 percent of WAC when ASP data
are not available. The WAC is the manufacturer’s
list price and does not incorporate prompt-pay or
other discounts. A policy reducing the payment rate
for drugs currently paid at 106 percent of WAC to
103 percent of WAC would help reduce excessive
payments for these drugs.

*  Establishing an ASP inflation rebate. Medicare’s
ASP + 6 percent payment rates are driven by
manufacturers’ pricing decisions. In theory, there is
no limit on how much Medicare’s ASP + 6 percent
payment rate for a drug can increase over time. An
ASP inflation rebate policy would protect the
Medicare program and beneficiaries from rapid price
increases for individual products.

»  Establishing consolidated billing codes. The structure
of the ASP payment system—with the reference
biologic drug assigned to one billing code and its
biosimilar drugs assigned to a different billing code—
does not spur price competition among these products.
A policy requiring use of consolidated billing codes
to group a reference biologic drug with its biosimilar
drugs would encourage price competition among these
Part B drugs.

Over the longer term, the Commission recommends
Medicare develop an alternative program—which we refer
to as the Part B Drug Value Program (DVP)—that would
allow providers to voluntarily enroll and would use private
vendors to negotiate drug prices with manufacturers. The
DVP would be informed by Medicare’s experience

with the competitive acquisition program (CAP) for

Part B drugs (in effect between 2006 and 2008), but it
would be structured differently to encourage provider
enrollment; give vendors greater negotiating leverage with
manufacturers; and allow for providers, beneficiaries,
vendors, and Medicare to share in savings achieved by the
program.

The intent of the DVP would be to obtain lower prices for
Part B drugs by permitting private vendors to use tools
(such as a formulary and, in certain circumstances, binding
arbitration) to negotiate prices with manufacturers and

by improving incentives for provider efficiency through
shared savings opportunities. Under the DVP, a small
number of vendors would negotiate prices for Part B drugs,
but, unlike the CAP, vendors would not ship product to
providers. Providers that chose to enroll in the DVP would
continue to buy drugs in the marketplace but at the DVP-
negotiated price, and Medicare would reimburse those
providers at the same negotiated price. To encourage
enrollment in the DVP, providers would have shared savings
opportunities through the DVP while the ASP add-on would
be reduced gradually in the ASP system. Savings achieved
through the DVP would also be shared with beneficiaries,
through lower cost sharing, as well as with DVP vendors
and Medicare.
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The Commission’s recommendation takes a balanced
approach to improving payment for Part B drugs and
achieving savings for taxpayers and beneficiaries. The
recommendation includes policies that would improve
Medicare payment for Part B drugs, through both a
regulatory approach and a market-based approach, and
policies that would achieve savings not just by modifying
provider payment incentives but also by creating pressure
for drug manufacturers to reduce or slow the growth of
drugs prices.

Using premium support in Medicare

Medicare finances Part A and Part B using a combination
of government funding and beneficiary premiums. Most
beneficiaries are not required to pay a premium for

Part A coverage. For Part B coverage, most beneficiaries
pay a standard premium regardless of whether they are
enrolled in the FFS program or an MA plan. As a result,
beneficiary premiums do not reflect any differences in the
underlying cost to Medicare of providing the Medicare
benefit package through the FFS program or through an
MA plan.

Under a premium support model, the amount that the
government pays for each beneficiary’s Medicare coverage
in a given market area could be changed to a fixed

dollar amount that would remain the same whether the
beneficiary enrolled in the FFS program or in a managed
care plan. Beneficiaries would pay premiums that equal
the difference between the overall cost of providing

the Medicare benefit package and the government
contribution. As a result, premiums for FFS coverage and
managed care plans would vary based on the underlying
differences in their overall costs. Plans with lower overall
costs would charge lower premiums, while plans with
higher overall costs would charge higher premiums.
Premium support has been used in the Part D program
since its inception.

The Commission makes no recommendation on whether
premium support should be used in the Medicare program.
Given the Congress’s interest in premium support and the
Commission’s role in providing analysis and guidance

on Medicare issues, Chapter 3 examines some of the

key issues that policymakers may want to resolve if

they decide to use premium support in Medicare and
discusses some of the potential consequences of taking
particular approaches on a number of issues. Because of
the complexity of this topic, this chapter does not examine
all of the issues raised by premium support. The key issues
discussed in this chapter are as follows.

What would be the role of the FFS program, which
covers about 70 percent of all Medicare beneficiaries?
Under many premium support proposals, the FFS program
would be maintained and would be treated as a competing
plan when calculating beneficiary premiums. Under this
approach, Medicare would develop a “bid” for FFS that,
together with managed care plan bids, would determine
the Medicare contribution and beneficiary premium

for each coverage option. This approach has several
advantages:

*  Beneficiary premiums would accurately reflect
the relative cost of providing the Medicare benefit
package through FFS compared with managed care
plans.

* Beneficiaries who live in areas of the country where
no managed care plans are available would have
access to coverage.

e The continued presence of FFS and its payment rates
would protect the Medicare program and managed
care plans from paying higher commercial rates for
Medicare beneficiaries.

Under this approach, beneficiaries would be free to select
the type of coverage that best meets their preferences, but
beneficiaries who choose more expensive coverage would
pay the incremental cost.

How much should the coverage offered by the FFS
program and managed care plans be standardized under
a premium support system? Standardizing coverage
would help ensure that beneficiaries have adequate
coverage, would make it easier for beneficiaries to
understand and compare their coverage options, would
make bidding more competitive, and would facilitate
Medicare’s evaluation of plan bids. The FFS program
and all plans could offer a standard package of benefits.
The FFS benefit package could be changed in ways such
as adding a cap on beneficiary out-of-pocket spending
that would make it more comparable with plans’ benefit
packages. Managed care plans could have the flexibility to
offer alternative forms of cost sharing that are actuarially
equivalent, as MA plans can now. Plans could offer
additional benefits if they wished, but plan enrollees
would not be required to purchase them, and those who
did would pay an additional premium that reflected the
full cost of the additional benefits. Beneficiary premiums
would also need to be standardized to reflect costs for

a beneficiary of average health to ensure that premiums
reflected differences in the underlying efficiency of each
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coverage option instead of differences in the health of the
beneficiaries enrolled. Finally, beneficiaries would need to
have access to robust decision support tools that help them
understand their coverage options and select the one that
best meets their needs.

What method would be used to calculate the Medicare
contribution and beneficiary premiums? The method
would involve setting a “benchmark™ consisting of

two components: the Medicare contribution and a base
beneficiary premium. The Medicare contribution would
be the same for each coverage option, while the amount
that beneficiaries would pay for each option would equal
the base beneficiary premium plus or minus any difference
between the plan’s bid and the benchmark.

Many premium support proposals would use competitive
bidding to determine benchmarks. Bids would need to be
risk adjusted to reflect costs for a beneficiary of average
health. The bidding process could also use geographic
regions that reflect local health care markets. The use

of local market areas would likely result in benchmarks
that vary across areas (given the geographic variation in
Medicare spending and service use that now exists) and
would help protect beneficiaries who live in high-cost
areas from paying much higher premiums.

One issue in premium support is how the Medicare
contribution and the base beneficiary premium would
grow over time. Limiting the growth of the Medicare
contribution could reduce government spending but could
also result in higher beneficiary premiums if spending
growth exceeds the limit. An alternate approach would be
to have the Medicare contribution and base beneficiary
premium grow in tandem with plan bids and rely on
competition among managed care plans to achieve
savings.

How would high-quality care be rewarded under
premium support? Under a premium support system,
quality of care could be measured by comparing the
performance of managed care plans and the FFS program
on a set of population-based measures with a common,
market area—level standard. Quality could be rewarded

in two ways. In the first option, the government would
require all plans to meet minimum standards and publicly
release quality data, but it would not adjust the Medicare
contribution based on quality. In the second option, the
government would also require plans to meet minimum
standards and publicly release quality data, but plans with
higher quality scores would receive a higher Medicare

contribution, which would allow them to charge lower
beneficiary premiums.

What steps could be taken to mitigate or delay the impact
of potentially higher premiums and protect low-income
beneficiaries? The impact of a premium support system
on beneficiaries’ premiums would vary across market
areas: In areas where FFS is less expensive than managed
care, plan enrollees could face higher premiums; in areas
where managed care is less expensive than FES, FFS
enrollees could face higher premiums. Some steps to
mitigate or delay these effects include phasing in higher
premiums over time or limiting the extent to which
premiums for the different coverage options could vary.

In addition, low-income beneficiaries would need to
receive premium subsidies to ensure that they could obtain
coverage.

The use of premium support could have significant effects
on beneficiaries and managed care plans. Research on
relevant issues such as the sensitivity of beneficiaries

to changes in premiums provides some indication of
potential effects. However, given the substantial number
of actors and design choices (which go well beyond the
issues raised in this chapter), there is no way to predict
with certainty how premium support would play out.
Experience in the MA and Part D programs indicates that
beneficiaries respond to higher premiums by switching
plans, but most beneficiaries keep their existing plan when
premiums increase, and many beneficiaries who would
benefit from changing plans do not switch. However,

the changes in premiums could be larger under premium
support than they have been in MA and Part D, which
makes it difficult to estimate how many beneficiaries
might switch coverage. Beneficiaries also consider factors
other than premiums when selecting a health plan, such
as provider networks. Health care plans would likely
reassess which markets they serve and submit lower bids
than they do currently because of the greater emphasis on
price competition. On balance, the use of premium support
would likely increase the number of beneficiaries enrolled
in health care plans and reduce the number enrolled in
FFS.

Mandated report: Relationship between
physician and other health professional
services and other Medicare services

Section 101(a)(3) of MACRA directs the Commission

to submit a report to the Congress on the relationship
between the use of and expenditures for services provided
by physicians and other health professionals (whom we
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refer to collectively as “clinicians”) and total service

use and expenditures under Part A, Part B, and Part D

of Medicare. Chapter 4 fulfills that mandate. A positive
correlation between services provided by clinicians and
all other services would suggest that the services might
be complements. Alternatively, a negative correlation
would suggest clinician services and all other services
could be substitutes for one another. Our findings suggest
that clinician services and other services are neither clear
complements nor clear substitutes.

Comparisons of service use (which adjust Medicare
program spending for differences in Medicare prices
and for beneficiary demographics and health status)

are more meaningful than comparisons of spending.
Our analysis of service use found that, in the aggregate,
use of clinician services as a share of all Part A and
Part B services increased from 24.4 percent in 2008 to
26.3 percent in 2013. In addition, across geographic
areas, there was a moderately positive correlation in
2013 between use of clinician services and use of

all Part A and Part B services. However, when we
removed clinician services from use of all Part A and
Part B services, we found a weak relationship between
percentage change in clinician services and percentage
change in all other Part A and Part B services. This
finding implies that increasing clinician services had little
or no effect on use of all other services.

Our analysis for the years 2008 and 2013 of a subset of FFS
beneficiaries who received their drug coverage through the
Part D program found a weak to modest positive correlation
between the level of clinician and Part D service use. The
regression models explained very little of the variation
observed across geographic areas.

Redesigning the Merit-based Incentive
Payment System and strengthening
advanced alternative payment models

MACRA repealed the sustainable growth rate (SGR)
system and established a new approach to updating
payments to clinicians. It established two paths—a path
for clinicians who participate in A—~APMs and a path for
other clinicians (MIPS). Beginning in 2019 and continuing
through 2024, clinicians will receive a 5 percent incentive
payment if they have sufficient participation in an A—
APM. From 2026 on, clinicians meeting the criteria for
participation in an A-APM will receive a higher update
than other clinicians.

As CMS has begun to implement these two paths, it is
becoming apparent that there are some serious challenges,
some of which follow from basic issues in MACRA.
Although MACRA repealed the SGR and addresses
some of its shortcomings, it sets up a complex system in
which some signals to improve value may not be well
aligned. It is always difficult mid-implementation to
judge what sort of program will eventually result, but the
Commission is concerned by the direction the program
is taking. Therefore, although we have not made any
recommendations as yet, we have started to discuss ideas
for improvement and present some of these ideas in
Chapter 5.

There are four categories in MIPS; performance in those
categories will determine whether clinicians in MIPS
receive a bonus or a penalty on their Medicare FFS
payments. MIPS as presently designed is unlikely to help
beneficiaries choose clinicians, help clinicians change
practice patterns to improve value, or help the Medicare
program reward clinicians based on value. In part, this
result is likely because the MIPS quality category allows
clinicians to choose six measures from a large set of
process measures, and if they choose measures that are
“topped out” (everyone does very well on them), they
will have high scores. Two other MIPS categories rely

on clinician attestation that they are engaged in certain
activities; clinicians will likely score high on them also.
(The fourth category, cost, has been given a zero weight
for 2019.) As a result, although MIPS will mechanically
identify clinicians as being high or low “value,” that
distinction may not reflect any true differences among
clinicians. This outcome will not be helpful to achieve the
aims of MIPS, and it will impose a considerable reporting
burden on clinicians.

Chapter 5 discusses an alternative model for MIPS, which
would start with the institution of a quality withhold for
all services under the physician fee schedule (PES) (i.e.,
payment rates are reduced by a set percentage and then
returned or not, depending on performance on quality).

It would eliminate the current set of MIPS measures

and instead would rely on population-based outcome
measures. (Fundamentally, it may not be possible for the
national Medicare program to accurately judge individual
clinicians on quality because there are too few cases

per clinician for measures to be reliable.) The proposed
outcome measures would be calculated from claims or
surveys, and thus would not require burdensome clinician
reporting. Under this alternative model, clinicians could
choose to join an A-APM, join a group of clinicians that
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they define, be measured in a group of clinicians that
Medicare defines, or elect not to be measured at all. If they
choose to be associated with a group, that group would
need to care for a population of beneficiaries of sufficient
size for the measures to be reliable.

If the clinicians chose not to be measured at all, they
would lose the MIPS quality withhold. If they were in

an A—APM, the withhold would be returned to them. If
they were in either a self-defined group or a Medicare-
defined group, the group’s performance would determine
how much of the withhold is returned or whether a quality
bonus in excess of the withhold would be given.

MACRA includes a 5 percent incentive payment for
clinicians who have a sufficient amount of their FFS
revenues coming through A—APM entities. Currently,
clinicians must reach a threshold of revenue through an
A—APM (e.g., 25 percent, 50 percent) to be eligible for the
5 percent incentive payment, but the incentive payment

is then applied to all of their PFS revenue—whether or

not it comes through the A—APM. Instead, we discuss
making the reward related solely to the revenue coming
through an A—APM. There would be no threshold; instead,
the incentive payment would be proportional to A~ APM
involvement: Any PFS payment coming through an A—
APM would get the 5 percent incentive payment added to
it. This design would create greater certainty of payment,
be more equitable, and would create an incentive for
clinicians to move their services to A~APMs.

MACRA creates a fund of $500 million per year for MIPS
(from 2019 to 2024) to reward clinicians with “exceptional
performance” on their MIPS scores. Moving this fund
from MIPS to A—APMs would shift clinician incentives
toward A—APMs by making MIPS less attractive. We
discuss using this money to fund an asymmetric risk
corridor for two-sided-risk ACOs that qualify as A—~APM
entities. Also, we discuss a possible design for an A—~APM
that might be more attractive to a small practice that is
reluctant to take on a large amount of risk relative to its
revenue.

We recognize that these alternative constructs are a
departure from the current design of MIPS and the planned
application of the 5 percent A—~APM incentive payment.
The alternative models are meant to inform further policy
discussions and to start to address the inherent difficulties
in assessing clinician performance and the challenges of
moving clinicians toward reformed payment and delivery
systems.

Payments from drug and device
manufacturers to physicians and teaching
hospitals in 2015

Under the Open Payments program, drug and device
manufacturers and GPOs report information to CMS
about payments to physicians and teaching hospitals. This
program has shed significant light on industry ties to these
providers; we discuss its 2015 results in Chapter 6.

The Open Payments database contains information on
financial interactions that were worth $7.3 billion in 2015.
Payments for research accounted for just over half of the
total; general payments (e.g., royalties and speaking fees)
accounted for 35 percent; and physician ownership or
investment interests accounted for 11 percent. The data
include payments from 1,455 companies to about 618,000
physicians and 1,111 teaching hospitals. Physicians
accounted for just over 80 percent of the payments and
other transfers of value ($6.0 billion); teaching hospitals
accounted for almost 20 percent ($1.3 billion).

Of note:

e The distribution of general payments to physicians
was highly skewed. The top 5 percent of physicians
accounted for 86 percent of the dollars; each
of these physicians received about $56,000 in
payments, on average. Likewise, the distribution of
general payments to teaching hospitals was highly
concentrated: 51 percent of the value of these
payments went to a single hospital.

* Royalty or license payments to physicians totaled
$527 million and had the highest average amount per
physician: about $233,000. About 2,300 physicians
received one of these payments.

*  Compensation for services other than consulting (e.g.,
promotional speaking fees) amounted to $509 million
and went to about 31,000 physicians.

* The physician specialties with the highest amount
of general payments were internal medicine ($420
million) and orthopedic surgery ($410 million).

Although the Open Payments program has increased
the transparency of financial interactions between
manufacturers and physicians and teaching hospitals,

it should be expanded. In 2009, the Commission
recommended that financial ties between manufacturers
and a broad range of providers and other entities (e.g.,
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physicians and other prescribers, pharmacy benefit
managers, hospitals, medical schools, organizations

that sponsor continuing medical education, patient
organizations, professional organizations) be publicly
reported. We are especially concerned that manufacturers
have financial relationships with many advanced practice
registered nurses, physician assistants, and patient
organizations, but these relationships are not reported. In
addition, the Secretary should make information reported
by manufacturers on free drug samples available to
oversight agencies, researchers, payers, and health plans.
Finally, CMS should require companies to report whether
they are GPOs or manufacturers, what type of products
they make, whether they are physician-owned distributors
(PODs), and the portion of a research payment that is
related to physician compensation.

An overview of the medical device industry

The medical device industry makes a wide range of
products—from surgical gloves to artificial joints to
imaging equipment—and plays an important role in
developing new medical technologies. Chapter 7 provides
a brief introduction to the industry and its role in the
Medicare program. The industry has a relatively small
number of large, diversified companies and a large number
of smaller companies that are mainly engaged in research
and development of new devices for specific therapeutic
areas. The industry is distinctive for its tendency to make
frequent, incremental changes to its products and for

its extensive ties with physicians. Large medical device
companies are consistently profitable and typically have
profit margins of 20 percent to 30 percent.

Like prescription drugs, medical devices are regulated by
the Food and Drug Administration (FDA). However, the
regulatory framework that the Congress has established
for medical devices is less stringent in many respects. For
example, most devices that are low risk can be marketed
without FDA review.

The market dynamics for medical devices can vary greatly.
Markets for conventional devices like routine surgical
supplies are competitive; companies compete heavily on
price and often need high sales volumes to be profitable. In
contrast, markets for advanced products like implantable
medical devices involve opaque pricing and are less
competitive, which allows device companies to charge
higher prices and earn substantial profits.

Medicare does not pay for medical devices directly.
Instead, the average cost of medical devices is bundled

into Medicare’s overall payment rate for many services,
giving hospitals, for example, an incentive to use lower
cost devices. However, physicians’ incentives may run
in the opposite direction because they are generally not
financially responsible for the cost of the device and
may have financial connections to the device industry.
Medicare cost report data indicate that hospitals spent
about $14 billion on implantable devices and $10 billion
on medical supplies (e.g., handheld surgical instruments)
for Medicare-covered services in 2014.

Future changes to improve the quality of medical

devices and reduce their associated costs could focus on
improving the availability of device- and provider-specific
information and aligning provider incentives. Such
improvements could include adding more device-specific
information to administrative claims, improving reporting
by PODs under the Open Payments program, limiting the
number of PODs, and more broadly allowing initiatives
that encourage hospital—physician collaboration to reduce
device costs.

Stand-alone emergency departments

The number of health care facilities devoted primarily to
ED services and located apart from hospitals—referred

to as “stand-alone EDs”—has grown rapidly in recent
years. In Chapter 8, we look at some salient aspects of this
phenomenon.

The majority of stand-alone EDs have opened since
2010. This growth has been driven by payment systems
that reward treating lower severity cases in the higher
paying ED setting, competition for patient market share,
and an exemption in law that allows stand-alone EDs to
receive higher hospital outpatient payments for non-ED
services. Although, potentially, stand-alone EDs could
expand access to ED services in underserved areas, very
few stand-alone EDs are in fact located in rural areas. In
2016, almost all of the 566 stand-alone EDs were located
in metropolitan areas that have existing ED capacity. They
also tended to be located in more affluent ZIP codes, with
higher household incomes and higher shares of privately
insured patients.

Stand-alone EDs come in two forms: (1) off-campus
emergency departments (OCEDs), which are affiliated
with a hospital and therefore reimbursed by Medicare;
and (2) independent freestanding emergency centers
(IFECs), which, until recently, were not typically affiliated
with a hospital and therefore not eligible for Medicare
reimbursement. However, in recent years, many [FECs
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have chosen to affiliate with hospitals to enable them to
bill Medicare. Medicare pays OCEDs the same rates as
on-campus hospital EDs, although available data suggest
that stand-alone EDs tend to serve lower severity patients
who are more similar to patients treated at urgent care
centers than at on-campus hospital EDs.

In our June 2016 report to the Congress, the Commission
discussed stand-alone EDs in the context of rural areas
and suggested that rural stand-alone EDs could have a
role in the Medicare program. In our March 2017 report,
in response to the concern about a lack of Medicare
claims data specific to stand-alone EDs, the Commission
recommended that the Secretary require hospitals to add a
modifier on claims for all services provided at stand-alone
EDs. In the future, policymakers could consider reducing
payment rates for OCEDs; encouraging the development
of stand-alone EDs in areas with inadequate access to ED
services; and eliminating policy exceptions to site-neutral
payment for ambulatory (i.e., hospital outpatient and
physician) services.

Hospital and SNF use by Medicare
beneficiaries who reside in nursing facilities

Transferring Medicare beneficiaries who are long-stay
NF residents to a hospital for conditions that could have
been prevented or treated by the NF exposes beneficiaries
to health risks and unnecessarily increases Medicare
program spending. Although Medicare does not pay for
the long-term portion of NF care, it does pay for hospital
use by long-stay NF residents. High rates of hospital use
may indicate poor care coordination between the NF staff
and physicians or poor quality of care provided within
the NF. In addition, transferring long-stay residents to the
hospital may result in a higher paid Medicare SNF stay
following hospital discharge. In response to Medicare’s
Hospital Readmission Reduction Program, some hospitals
have begun to pressure NFs to adopt strategies to reduce
hospital use, such as increased staff communication, staff
training, medication review, and advance care planning.

In Chapter 9, we consider the use of hospitals by long-
stay NF residents. The Commission developed facility-
level measures to track use of hospitals by long-stay

NF residents, including all-cause hospital admissions,
potentially avoidable hospital admissions, and a combined
measure of emergency department visits and observation
stays. We also developed a measure of long-stay
beneficiaries’ use of Medicare-paid SNF care following
discharge from the hospital.

We found wide variation in the rates of hospital and SNF
use across facilities. Several facility-level characteristics
helped to explain the variation in the measures of hospital
use, including the frequency of physician visits and access
to on-site X-ray capabilities. Differences in state Medicaid
policies may explain some of the variation observed across
states, but we also observed high within-state variation.
This variation indicates potential disparities in quality
across facilities and suggests opportunities for reductions
in hospital and SNF use for long-stay NF residents,

which would reduce potential harm to beneficiaries and
unnecessary Medicare spending.

CMS and the Congress could evaluate policies regarding
hospital and SNF use by long-stay NF beneficiaries.

CMS could consider developing measures of hospital and
SNF use to incorporate into the NFs’ public reporting
requirements; if successful, the Congress could consider
expanding the SNF value-based purchasing program

to include additional measures such as a long-stay NF
resident—hospital admission measure. CMS could also
consider focusing on aberrant patterns of hospital and SNF
use as part of the agency’s program integrity efforts.

Provider consolidation: The role of Medicare
policy

In Chapter 10, we discuss the implications for the
Medicare program of consolidation in the health care
industry. We first discuss the current level of provider
consolidation and its effect on prices and quality. Next, we
discuss vertical consolidation of provider functions and
insurer functions by ACOs or MA plans.

Arguments in favor of consolidation include economies
of scale, consolidating services into centers of excellence,
access to capital, improved coordination, relieving
physicians of practice management duties and regulatory
burdens, elimination of duplicative services through
common electronic medical records, and improved quality
of care. However, the literature finds weak evidence that
financial consolidation consistently leads to lower cost or
higher quality.

*  Hospitals have been consolidating horizontally for the
past 30 years. The resulting increased market power
has contributed to a growing divergence between
the prices Medicare pays hospitals and the prices
commercial insurers pay hospitals. Commercial prices
average about 50 percent higher than hospital costs
and often far more than 50 percent above Medicare
prices. The result is that hospitals’ all-payer profit

Report to the Congress: Medicare and the Health Care Delivery System | June 2017 XiX



margins reached a 30-year high in 2014, averaging 7.3
percent nationwide.

*  Physician horizontal consolidation can also lead to
higher prices. Commercial prices tend to be higher in
more concentrated markets and tend to increase after
physicians integrate with hospitals. We also show
that providers with greater domination within a given
market tend to receive higher prices than others in the
market.

*  Vertical physician-hospital consolidation increases
both commercial and Medicare prices paid for
physician services. Commercial physician prices may
increase because of the market power of the hospitals
owning the practices. Medicare prices increase because
of the Medicare program paying hospital facility
fees. For example, the Commission estimated that the
Medicare program would have spent $1.6 billion less
in 2015 if prices for evaluation and management office
visits in hospital outpatient departments were the same
as freestanding office prices.

The effect of insurer—provider consolidation on costs

and competitiveness is less clear. Some vertically
integrated organizations have been profitable and have
strong reputations, but in other cases, integrated entities
with strong reputations have divested their insurance
organizations. In the case of Medicare, there is a growing
movement of patients into MA plans, some of which
integrate care of patients in a group- or staff-model HMO
and some of which contract with otherwise unaffiliated
providers. While some MA plans (in particular some

HMOs) can control service use, this ability has not
translated into program savings because of the way MA
benchmarks are set and the way the program adjusts for
coding.

In response to horizontal consolidation, the Commission
has recommended restraining Medicare prices rather

than following increases in commercial prices. As a
result of Medicare price restraints, from 2007 to 2016,

the cost of Part A, Part B, and Part D benefits per

FFS beneficiary increased by about 23 percent. By
comparison, employer-sponsored HMO and preferred
provider organization commercial premiums grew by
about 50 percent over the same period. In response to
vertical provider consolidation, the Commission has
recommended imposing site-neutral pricing. By creating
true “site-neutral” payments, the Medicare program could
be further insulated from the cost of physician—hospital
consolidation. Integration that improves care and generates
efficiencies would still occur, but consolidation that is
driven primarily by capturing new facility fees would not.

In response to consolidation of provider and insurance
functions, the Commission has discussed synchronizing
payments across MA plans, ACOs, and FFS so that they
could compete on a level playing field. We have found that
MA, traditional FFS, and ACOs all have the potential to
be the low-cost option in some markets. Because no one
model is dominant, one policy option is to make Medicare
contributions financially neutral among MA, traditional
FES, and ACOs, enabling market forces to illuminate

the model that is most efficient given particular market
conditions. W
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CHAPTER

Implementing a unified
payment system
for post-acute care



R ECOMMENDA AT O N

The Congress should direct the Secretary to:

implement a prospective payment system for post-acute care beginning in 2021 with a
three-year transition;
lower aggregate payments by 5 percent, absent prior reductions to the level of payments;
concurrently, begin to align setting-specific regulatory requirements; and
periodically revise and rebase payments, as needed, to keep payments aligned with the cost
of care.

COMMISSIONER VOTES: YES 17 « NO 0 ¢+ NOT VOTING 0 * ABSENT 0




Implementing a unified
payment system for
post-acute care

Chapter summary

In 2015, Medicare spending on post-acute care (PAC) services totaled $60
billion. Although the types of cases treated in the four main PAC settings
(skilled nursing facilities (SNFs), home health agencies (HHAs), inpatient
rehabilitation facilities (IRFs), and long-term care hospitals (LTCHs)) overlap,
Medicare’s payments for similar patients can differ substantially, in part
because Medicare uses separate prospective payment systems (PPSs) to pay
for stays in each setting. There is considerable variation in the supply and use
of PAC providers across the country as well as an absence of evidence-based
criteria guiding decisions about which patients require PAC, which PAC
setting is most appropriate for a given patient, and how much care is needed.

These factors undermine clear policies to guide PAC placement decisions.

Given the overlap between PAC settings in the patients they treat, the
Commission has long promoted the idea of moving to a unified PAC PPS
that spans the four settings, with payments based on patient characteristics
rather than the site of service. As required by the Improving Medicare Post-
Acute Care Transformation Act of 2014 (IMPACT), the Commission, in June
2016, recommended the necessary features of a PAC PPS and considered the
effects on payments of moving to such a system. Using readily available data
on patient characteristics (such as age, reason to treat, and comorbidities),
the Commission’s PAC PPS design accurately predicted the costs of stays for

most patient groups, although functional assessment information—uniform

CHAPTER
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* Review of June 2016 key
findings

* Options for transitioning to a
PAC PPS

* Assessing the level of
aggregate payment

* Periodic refinements needed
to maintain the accuracy of
the PAC PPS

* Recommendation regarding
the implementation of a PAC
PPS
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across settings—would further align payments with the cost of certain types of
stays. This PAC PPS design is conceptually consistent with past Commission
recommendations to revise the SNF and HHA PPSs.

A PAC PPS would redistribute payments among types of stays and settings.
Payments would decrease for rehabilitation care unrelated to patient characteristics
(for example, for patients recovering from hip surgery who receive high amounts of
rehabilitation therapy services regardless of their care needs) and would increase for
medically complex care (for example, for patients with comorbidities that involve
multiple body systems). The redistribution of payments is consistent with those
estimated by the Commission in its recommended redesigns of the PPSs for HHAs
and SNFs. The equity in payments would increase across different types of patients,
and the providers that treat them, because the relative profitability across types of
stays would be narrower. Therefore, providers would have less incentive to admit

certain types of patients over others.

The Commission supports the implementation of a PAC PPS sooner than the
timetable outlined in IMPACT. On the Act’s schedule of required reports on a
design, it is unlikely that a new payment system would be proposed before 2024
for implementation sometime later. And while the Act requires recommendations
for a design, it does not require the implementation specifically of a PAC PPS.
The Commission believes that the implementation could begin as early as 2021,
assuming some regulatory alignment is underway that would begin to standardize
requirements across the settings. The implementation could begin with a design
using readily available data and be refined when uniform assessment data become

available.

This year, we return to our analysis of the PAC PPS design to explore three
implementation issues. First, we examine whether the implementation should
include a transition during which providers would be paid a blend of current
(setting-specific) rates and a PAC PPS rate. A multiyear transition would extend
the inequities in the current PPSs and delay the much-needed redistribution of
payments. However, it would give providers time to adjust their costs and patient
mix to the new payment system. Although the PAC PPS would change payments
for many providers, the Commission concludes that, because the majority of those
that would experience decreases in payments had above-average profitability, the

transition period could be short.

Policymakers could allow providers the option to bypass the transition and move
immediately to full PAC PPS rates. However, because providers whose payments

are likely to increase under a full PAC PPS would be more likely to exercise
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this early option, allowing providers to bypass the transition would likely raise
aggregate spending above current levels during the transition period. This additional

cost could be mitigated by lowering the level of PAC payments.

A second implementation issue is whether the Congress should consider lowering
the level of total PAC payments when the PPS is implemented so that payments
more closely align with the cost of stays. In aggregate, we estimate that current
payments to PAC providers exceed the cost of stays by 14 percent, with some
variation across the patient groups. In its March 2017 report to the Congress, the
Commission discussed the high level of FES payments relative to the costs of care
in PAC and recommended lowering payments to HHAs and IRFs and freezing
payments to SNFs and LTCHs. Our analyses indicate that, even if payments were
lowered by 5 percent, the average payments across all stays and for the 30 clinical

groups we examined would remain well above the average cost of stays.

Finally, if it mandates the implementation of a PAC PPS, the Congress should
provide the Secretary with the authority to perform the ongoing maintenance that
is required in any payment system to keep payments and costs aligned. Medicare’s
experience with major payment policy changes has shown that providers will
modify their costs and practices in response to such changes, thereby enabling
them to maintain profitability. The Secretary will need to make regular refinements
in response to changes in costs and practices to ensure that relative payments
across different types of stays remain accurate. The Secretary also would need the
authority to rebase payments if costs change significantly. Without this authority,
over time, aggregate program payments could be too high or too low relative to the

cost of stays.

The Commission’s recommendation states that a PAC PPS be implemented
beginning in 2021 with a three-year transition. The aggregate level of payments
should be lowered by 5 percent to more closely align payments to the cost of
care. To level the playing field among providers, the Secretary would need to
begin aligning the setting-specific regulations when the PPS is implemented. The
Secretary would also need the authority to revise and rebase PAC PPS payments

over time to keep payments aligned with the cost of care.

In its discussion of the recommendation, the Commission calls for taking the

5 percent reduction at the beginning of the transition for several reasons. First,

the level of payments is high. Second, a multiyear transition would phase in the
impacts of the new payment system, thereby lessening its immediate effect. Third,
providers are likely to change their costs, patient mix, and practices to maintain

their payments well above the cost of care. Last, providers whose payments would
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increase under a PAC PPS are likely to bypass the transition and be paid full

PAC PPS payments, if given the option. The Commission notes that, while this
option would raise program spending during the transition, overall the proposal
would reduce spending and would redistribute payments toward stays for medical
conditions and away from stays with therapy services unrelated to a patient’s

condition. B
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Post-acute care (PAC) providers—skilled nursing
facilities (SNFs), home health agencies (HHAS),
inpatient rehabilitation facilities (IRFs), and long-term
care hospitals (LTCHs)—offer important recuperation
and rehabilitation services to Medicare beneficiaries. In
2015, Medicare fee-for-service (FFS) spending on these
services totaled $60 billion. Although the types of cases
treated in the four settings overlap, Medicare’s payments
can differ substantially, in part because Medicare uses
separate prospective payment systems (PPSs) to pay

for stays in each setting. Two of those PPSs (for HHAs
and SNFs) encourage the provision of therapy services
over medically complex care. Some of the difference in
payments reflects the considerably different regulatory
and statutory requirements for each setting (see online
Appendix 3-B from the Commission’s June 2016 report
to the Congress, available at http://www.medpac.gov).
At the same time, there is an absence of evidence-based
criteria guiding decisions about where patients should
receive PAC and how much care they should receive. The
only study to compare outcomes across the settings for a
broad range of clinical conditions did not find consistent
differences in rates of readmission to hospitals or in
improvement in mobility or self-care (Gage et al. 2012).
These factors contribute to considerable variation in the
supply and use of PAC providers across the country. Given
the overlap between settings for treating similar patients,
the Commission has long promoted the idea of moving
to a unified PAC PPS that spans the four settings, with
payments based on patient characteristics, not the site of
service (Medicare Payment Advisory Commission 2016).

As required by the Improving Medicare Post-Acute Care
Transformation Act of 2014 (IMPACT), the Commission,
in June 2016, recommended necessary features of a PAC
PPS and considered the impacts of moving to such a
system. A second Commission report outlining the details
of a prototype design is due in 2023, after the Secretary
of the Department of Health and Human Services has
collected and analyzed common patient assessment
information and submitted a report to the Congress in
2022 recommending a PAC PPS. On this timetable, it is
unlikely that CMS will propose a PAC PPS before 2024,
with implementation occurring sometime after that,
assuming that the Congress has granted it the authority

to do so. IMPACT does not require the Secretary to
implement a PAC PPS.

In its June 2016 report to the Congress, the Commission
reported that a unified PPS is feasible using readily available
data and that such a system would correct distortions that are
present in the setting-specific PPSs. The Commission found
that an initial PAC PPS design could be based on existing
administrative data and therefore could be implemented
earlier than the current timetable. However, because
functional assessment data would improve the accuracy

of payments for some patient groups, the Secretary should
incorporate this dimension into the risk adjustment method
when uniform patient assessment becomes available. We
also found that payments in 2013 (the year of data we used
for the analysis) far exceeded the cost of care.

This year, we return to our analysis of the PAC PPS
design. We begin by reviewing the key findings from

our June 2016 report and then consider three aspects of
implementation. First, we discuss a transition policy that
would phase in the implementation over multiple years
and whether providers should have the option to bypass it
and immediately be paid full PAC PPS payments. Second,
we assess whether the Congress should lower aggregate
payments so that they are more closely aligned with the
cost of care. Last, we discuss the regular maintenance and
rebasing that the Secretary will need to conduct to keep
payments and costs aligned.

In June 2016, we reported that a PAC PPS is within
reach. It is possible to design a payment system for a
uniform unit of service (a stay in a PAC setting) and

to adjust payments using a uniform set of patient and
stay characteristics (such as clinical conditions) that
do not include the amount of service furnished to a
patient. The design includes a common unit of service
(a stay) and risk adjustment method based on patient
characteristics and considers PAC stays with and without
a prior hospitalization (consistent with the current PAC
PPSs) (Table 1-1, p. 8).! We confirmed that a PAC PPS
is feasible, but the Commission fully expects that the
Secretary would consider our conclusions as a starting
point for the design of a unified PAC PPS.

Under this design, payments to HHAs would be adjusted
to reflect this setting’s considerably lower costs.? This
adjustment would need to be set so that it does not
interfere with clinical decision making; that is, it would
neither financially encourage nor discourage the use
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Design feature

Commission’s key recommended design features of a PAC PPS

® A common unit of service (e.g., institutional stay or home health stay)

® A common method of risk adjustment that relies on administrative data on patient characteristics and incorporates functional status

as these data become available

e Two payment models (one for routine and therapy services, another one for nontherapy ancillary services) to reflect differences in

benefits across seftings; sum of the two payments establish the total payment amount for the stay

e Adjustment of payments for home health stays to prevent considerable overpayment

* A high-cost outlier policy to protect providers from incurring large losses and help ensure beneficiary access to care

* A shortstay outlier policy to prevent large overpayments for unusually short stays

e Uniform application of any payment adjusters across all providers

Note:  PAC (post-acute care), PPS (prospective payment system).

Source: Medicare Payment Advisory Commission 2016.

of home health care. The design would need to include
two outlier policies: one for unusually short stays and
one for unusually high-cost stays. To help compensate
for inaccurate payments for high-cost stays during the
transition period, the design could include a large outlier
pool that would get smaller over time as assessment data
and refinements were incorporated into the PAC PPS.

We found that models could accurately predict the average
costs of most stays.® We “stress tested” the models by
examining the accuracy of predicted costs for more

than 30 different patient groups, including 4 definitions

of medically complex stays. For patient groups with
predicted costs that differed substantially from the stays’
actual costs, current practices (such as the provision of
therapy services unrelated to patient characteristics) or the
cost structures of high-cost settings explained the results.

We compared the accuracy of designs with and without
functional assessment data and confirmed that designs using
readily available administrative data were accurate for most
of the patient groups. However, patient assessment data
would increase the accuracy of payments for certain types
of stays (for example, patients with low or high functional
status). The Commission noted that the Secretary could
implement a PAC PPS sooner than the time frames outlined
in IMPACT, by beginning with a design that does not

rely on patient assessment data and refining the payment
system over time as those data become available. Providers

are required to begin collecting certain uniform patient
assessment information (including functional status) in
October 2018 for institutional PAC providers and in January
2019 for HHAS, with other items to be added later.

Payment implications of a PAC PPS

We estimated the payment implications of a PAC PPS,
assuming no changes in provider behavior. A PAC

PPS would redistribute payments among types of stays
and settings and correct some of the distortions in
current payment systems. Payments would decrease for
rehabilitation care unrelated to patient characteristics (for
example, for patients recovering from hip surgery who
receive high amounts of rehabilitation therapy services
regardless of their clinical condition) and increase for
medically complex care (for example, patients with
comorbidities that involve multiple body systems). The
equity in payments across different types of patients,

and across the providers that treat them, would increase
because the relative profitability across types of stays
would be narrower. Therefore, providers would have less
incentive to admit certain types of patients over others.
The shifts in payments and the increases in the equity of
payments across types of stays would be consistent with
the goals of the Commission’s recommendations to revise
the SNF and HHA PPSs.

Many of the various types of PAC stays are treated in
all four settings, so payments based on the average cost
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across settings would be considerably lower than current
payments for the high-cost (and lower volume) settings,
namely LTCHs and IRFs, while payments would be higher
for the lower cost SNF setting. Because the objective of a
PAC PPS is to base payments on patient characteristics,
not setting, a redistribution of payments would be
expected. A high-cost outlier policy and a multiyear
transition would give providers time to adjust their costs
and practice patterns to match the PAC PPS payments.

The Commission found that the average level of payment
for PAC was considerably higher than the average cost of
stays. Our impact analyses assumed that the PAC PPS was
implemented on a budget-neutral basis (i.e., that the level
of payments in aggregate would be the same as the current
level). However, the Commission noted that the Secretary
would need to consider lowering aggregate spending to
more closely align Medicare’s payments with providers’
costs. Lowering aggregate spending on PAC would be
consistent with the Commission’s recommendations for
many years regarding updates to FFS payments to SNFs,
HHAs, IRFs, and LTCHs.

If past provider responses to other changes in payment
policy are any guide, we would expect providers to change
their costs and mix of patients in reaction to a PAC PPS. If
they did, the impact on providers’ payments would differ
from our estimates. Over time, a PAC PPS would need

to be updated to incorporate changes in practice, mix of
patients, and absolute and relative costs of stays. Because
Medicare’s payment reforms—including accountable
care organizations, bundled payment initiatives, the

joint replacement demonstration, cardiac bundles, and
Medicare Advantage plans—are based on the FFS
payment model, a PAC PPS would influence payments
under these alternative payment models. Reciprocally,
these payment alternatives would likely influence FFS
practices by, for example, encouraging shorter SNF stays
and shifts in placement to lower cost PAC settings. When
possible, some patients currently treated in IRFs and
LTCHs would be shifted to SNFs, while some patients
currently treated in SNFs would be discharged to home
health care, without compromising patient outcomes. The
lower costs associated with these shifts and shorter stays
would be incorporated into the PAC PPS as payments are
periodically recalibrated.

Conforming regulatory requirements

When Medicare begins to pay PAC providers under a
single payment system, it will need to give providers more
flexibility to offer services that span the PAC continuum

of care. If certain regulations are waived or modified,
providers can change their cost structures to more closely
align them with PAC PPS payments. A more flexible
structure would give providers the option to consolidate
separate PAC operations into a single, larger institutional
PAC unit to achieve greater economies of scale. Likewise,
low-occupancy hospitals or PAC providers would have

the flexibility to convert unused capacity to become

an institutional PAC provider serving a broader mix of
patients. Either scenario could create a higher volume

of patients in one location that might encourage greater
physician presence if the dispersion of PAC patients across
multiple locations discourages physicians from conducting
rounds on them.

The Commission discussed a two-part strategy to even out
the different regulatory requirements across settings. In
the near term, the Secretary could waive or modify select
setting-specific requirements, such as the 25-day length of
stay requirement for LTCHs and the 60 percent rule and
intensive therapy requirements for IRFs. The Secretary
currently has this authority for some setting-specific
requirements (such as requiring intensive therapy for IRF
patients) but would need to be granted the authority for
others (such as the 25-day length of stay requirement for
LTCHs). Note that revised regulatory requirements could,
in some cases, result in more stringent requirements that
raise the cost of care for some providers. For example,
PAC providers could be required to have a registered nurse
available 24 hours a day, 7 days a week—a level that is
higher than the current 8-hour per day requirement for
SNFs.

The Commission has proposed that, over the longer

term, a common core set of conditions of participation

be developed for all PAC providers, with additional
requirements specified for providers that opt to treat
patients who require specialized resources. Requirements
would thus shift from being based on setting to being
defined by the care needs of different types of patients. For
example, additional requirements could be specified for
patients requiring ventilator care, intensive rehabilitation
therapy, and care management for severe wounds.

The effect of waiving requirements could be limited by
state licensure, certificate of need, or other regulations
that providers must meet. For example, providers that are
certified for both Medicaid and Medicare and located in
states with minimum staffing requirements for nursing
homes would have less flexibility to change their staffing
mix (and the accompanying costs) compared with
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providers in other states. Because Medicare does not
have the authority to change state requirements, providers
would continue to meet state requirements, just as they do
now when state and federal requirements differ.

The Commission also noted that, as Medicare moves
toward uniform payment for PAC, the program would
need to standardize its cost-sharing requirements, which
currently vary by setting. This standardization would
result in more rational PAC use for those beneficiaries who
select a PAC setting based at least in part on cost-sharing
requirements. Over the coming year, the Commission will
examine this issue.

Companion policies to dampen FFS
incentives

The Commission also discussed companion policies

to dampen the underlying incentives of FFS payment
design—that is, incentives to generate unnecessary
volume or provide low-quality care if it is less costly.
Companion policies include a readmission policy to
prevent unnecessary hospital readmissions and a value-
based purchasing program to protect beneficiaries
against stinting and the program against unnecessary
services. In addition to these policies, CMS would need
to monitor provider behavior to detect inappropriate
responses, including stinting on care that could result in
poor outcomes; selecting patients who are likely to be
relatively more profitable; generating unnecessary PAC
stays; and delaying care that shifts, but does not lower,
program spending. As unintended consequences are
documented, the Secretary would need to revise the PAC
PPS accordingly.

Given the accuracy of payments using readily available
data, the Commission urges the implementation of a PAC
PPS sooner than outlined in IMPACT. Policymakers will
need to consider whether to include a transition policy
that phases in the new PAC PPS over multiple years. A
transition would extend the current inequities of the HHA
and SNF PPSs and delay the redistribution of payments
toward medical and medically complex cases (and away
from stays with therapy services that appear unrelated

to patients’ characteristics). However, it would give
providers time to adjust their costs and mix of patients.
The Commission’s impact analyses showing substantial
changes in payment for many PAC stays and providers

suggest the need for a transition. However, because, in
general, providers that would incur the largest decreases in
payments under the PAC PPS are also currently the most
profitable, the Commission concludes that the transition
should be short. By blending current and “new” payments,
a transition would dampen the effects of the new payment
system during the phase-in period. Policymakers could
consider allowing providers the choice to bypass the
transition altogether and move directly to full PAC PPS
payments.

Year to begin the implementation

Our analyses indicate that the initial design of a PAC PPS
could be based on administrative data, with refinements
to the risk adjustment method to incorporate the uniform
functional data when they become available. Under such
a design, the Commission believes the Secretary could
implement a PAC PPS as early as 2021, assuming some
regulatory alignment is underway. The start date of a
PAC PPS would depend on whether and how quickly

the Secretary could waive or modify certain regulatory
requirements now in place that raise the costs of care

in some settings. To help compensate for inaccurate
payments for high-cost stays during the transition period,
the initial design could include a large pool of funds

to pay for high-cost outlier cases, with the size of the
pool decreasing over time as refinements improve the
new PPS’s accuracy. A high-cost outlier policy would
help moderate the financial impacts of the new PPS on
providers, especially as high-cost providers modify their
cost structures and mix of patients.

Before implementation, the Secretary must complete a
list of activities that is, admittedly, long but we believe
achievable since CMS has deep experience with prior
payment systems that have required identical actions.
These activities include:

* Develop and validate the design of the payment
system—such as its case-mix groupings, payment
adjusters, and outlier policies. To expedite this
process, the Secretary could begin using the
Commission’s work as a readily implementable
starting point in identifying factors that should be
considered in a case-mix system and other aspects of
the PPS design. The Secretary may wish to use a more
recent year of PAC stays in establishing the base year
and PPS design.

e Identify (1) the regulatory and statutory requirements
that need to be aligned before the beginning of the
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transition and (2) begin to develop a common set of
requirements for all PAC providers and additional
requirements for providers opting to treat patients with
special care needs.

e Identify measures to monitor and develop the systems
that will track provider performance. Sample measures
are described in Table 1-7 (p. 24).

* Revise and test the claims processing and other
systems to pay providers, monitor quality, and track
beneficiary cost sharing.

*  Consider provider input through the Secretary’s rule-
making process.

Definition and rationale for a transition

A transition policy blends current policy payments with
payments under a new policy, weighting current payments
more heavily in the early years and new payments more
heavily in later years, until current payments are phased
out. The blending of current and new payments would
temper the impact of the PAC PPS in the early years.
Policymakers would need to decide the number of years
over which to blend old and new payments and how to
weight the blend of payments in each year. For example,
a three-year transition could consider a one-third blend of
new PAC PPS rates during the first year, a two-thirds PAC
PPS blend during the second year, and full PAC PPS rates
beginning the third year.

A transition begins the much-needed shift of payments
toward medically complex care and away from therapy-
based care that may be unrelated to a patient’s condition.
Further, by moving to a new payment system gradually

in one-year increments, a transition would likely make it
easier to gain provider support. In addition, a transition
period would give providers time to adjust their costs and
mix of patients, thereby protecting themselves from large
payment reductions that could impede some beneficiaries’
access to care. SNFs would transition from a day-based
PPS to stay-based payments, thereby aligning their unit of
service with that of other PAC providers. The high level
of aggregate payments dampens the concern that payment
reductions will affect access or threaten many providers’
financial viability. However, a transition would extend the
current inequities of the current HHA and SNF payment
systems, thereby delaying the narrowing of differences

in profitability across different types of stays. A long
transition could run the risk that industry pressure would

further delay or halt entirely the implementation of the
new payment system.

Wide range in the effects of a fully
implemented PAC PPS on payments suggests
the need for a transition

To consider the need for a transition, we updated the
results included in our June 2016 report based on 8.9
million PAC stays in 2013; the updated results reflect
changes in costs and payments between 2013 and 2017
(see online Appendix 1-A, available at http://www.
medpac.gov, for a description of the methodology). This
update provides a more accurate picture of the need for a
transition and the current misalignment between payments
and costs. The estimated costs and payments in 2017 for
these PAC stays are the starting point for all analyses
included in this chapter. Consistent with past analyses,
we have not modeled provider responses to the PAC PPS.
Although changes in the mix of patients and cost per

stay are likely, the analyses presented do not attempt to
simulate the size of such changes or their likely effects.
The analyses of the transition assume aggregate payments
remain the same (the section on the level of payments,
page 20, estimates the impacts of various reductions to
total payments).

We confirmed that the model accurately predicts the
costs of most of the more than 30 patient-stay groups

we examined, including medically complex groups
(Wissoker 2017). Differences in the relative profitability
of PAC payments across patient groups would narrow
considerably under a PAC PPS, so providers would have
less incentive than they do now to admit some types

of patients over others. A PAC PPS would redistribute
payments from stays that include high amounts of therapy
care not predicted by patients’ clinical characteristics
(for example, orthopedic stays with unusually high
amounts of therapy care) to medical stays (such as severe
wound or ventilator care). However, the design would
not lower payments indiscriminately for rehabilitation
care. Payments would be above average for patients with
clinical characteristics and impairments indicating higher
than average care needs. The resulting redistribution of
payments would be consistent with the Commission’s
recommended changes to the SNF and HHA PPSs
(Medicare Payment Advisory Commission 2011, Medicare
Payment Advisory Commission 2008).

Policymakers can evaluate the need for a transition by
considering the estimated impact of the PAC PPS on
different conditions and types of providers. The effects of
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A fully implemented PAC PPS would affect payments differently
by types of stay and setting, based on 2013 PAC stays’
payments and costs updated to 2017 (continued next page)

Ratio of Mix of stays by setting

average

Percent change payment

in payments under a

between PAC PPS to
PAC PPS payments average cost Percent
Reporting group and current payments of stays of stays HHA SNF IRF LTCH
All stays 0% 1.14 100% 69% 25% 4% 2%

Cardiovascular medical 0 1.15 14 81 17 1 0
Orthopedic medical -6 1.15 10 83 15 2 0
Orthopedic surgical -3 1.14 10 44 44 12 0
Respiratory medical 5 1.15 9 62 34 2 2
Other neurology medical -6 1.15 8 80 17 3 0
Serious mental illness 0 1.15 5 57 36 4 3
Severe wound 10 1.15 5 71 15 4 10
Skin medical 3 1.14 4 87 12 1 0
Cardiovascular surgical 1.14 3 53 36 10 2
Infection medical 1 1.14 3 35 57 4 4
Stroke -2 1.13 2 30 41 28 1
Hematology medical 4 1.11 2 80 18 1 0
Ventilator 9 1.17 <1 6 14 1 79
Least frail -4 1.15 7 92 8 0 0
Most frail 1 1.13 11 38 49 9 4
Cognitively impaired -4 1.14 20 57 38 3 2
Multiple body system diagnoses 1.14 5 0 76 10 14
Chronically critically ill 1.14 5 31 46 10 13
Severely ill (SOI = Level 4) 1.13 4 0 71 12 17

Note:  PAC (post-acute care), PPS (prospective payment system), HHA (home health agency), SNF (skilled nursing facility), IRF (inpatient rehabilitation facility), LTCH (long-
term care hospital), SOI (severity of illness), I-PAC (intitutional post-acute care), ESRD (end-stage renal disease). Percent of stays do not total 100 percent because
many of the groups overlap.

“Other neurology medical” excludes stroke. “Serious mental illness” includes beneficiaries with schizophrenia, bipolar disorders, or severe depression. Patients’
level of frailty was determined using a frailty index. “Multiple body system diagnoses” includes patients treated in I-PAC with diagnoses involving five or more body
systems. “Chronically critically ill” stays include patients who spent eight or more days in an intensive care unit during the preceding hospital stay or were on a
ventilator in the PAC setting. “Severely ill” stays include patients treated in I-PAC who were categorized as SOI Level 4 during the immediately preceding hospital
stay (or simulated for patients admitted from the community). “Lowest therapy costs” and “highest therapy costs” refer to those stays in the lowest and highest
quartile, respectively, of therapy costs as a share of total stay costs. For home health stays, the low group includes only stays with no therapy. Institutional PAC
includes SNFs, IRFs, and LTCHs. “LTCH-qualifying” stays are those that would meet the patient-specific criteria to qualify for LTCH PPS payments.

Source: Analysis of 8.9 million 2013 PAC stays with costs and payments updated to 2017 (Wissoker 2017).

a fully implemented PAC PPS on payments would vary
considerably across the condition groups and providers

we examined, even if aggregate PAC PPS payments were
set equal to aggregate payments under current policy (i.e.,
even if, on net, there were no change in total payments)
(Table 1-2).* For example, across the clinical conditions
we examined, payment changes under a PAC PPS would
range from a 10 percent increase for severe wound cases to

a 6 percent decrease for orthopedic medical stays and for
other neurology medical stays (excluding stroke).

We expected and found that payments for stays with
low and high shares of therapy costs would change
considerably under a PAC PPS. For patients who receive
high amounts of therapy, payments would decline
substantially because the amount of therapy (and the
associated costs) furnished during many HHA and SNF

12 implementing a unified payment system for post-acute care



A fully implemented PAC PPS would affect payments differently
by types of stay and setting, based on 2013 PAC stays’
payments and costs updated to 2017 (continued)

Ratio of Mix of stays by setting
average
Percent change payment
in payments under a
between PAC PPS to
PAC PPS payments average cost Percent
Reporting group and current payments of stays of stays HHA SNF IRF LTCH
No therapy costs for HHA stays 25 1.94 29 100 0 0 0
Lowest therapy costs for I-PAC stays 18 1.11 8 0 68 13 19
Highest therapy costs for HHA stays -24 0.83 17 100 0 0 0
Highest therapy costs for I-PAC stays -16 1.11 8 0 94 6 0
Community admitted -4 1.16 50 94 5 1 0
Stays with prior hospital stay 1 1.14 50 44 46 7 3
Disabled 1 1.15 26 72 22 4 2
Dual eligible -3 1.14 32 71 24 3 2
ESRD 2 1.14 4 62 30 5 4
Very old (age 85+ years) -2 1.14 30 67 29 3 1
HHA -1 1.16 69
SNF 7 1.22 25
IRF -15 1.00
LTCH: All stays -15 0.89 2
LTCH-qualifying stays -9 0.95 1
Nonprofit 9 1.09 22 65 26 9 1
For profit -3 1.17 75 70 25 3 2
Hospital based 11 0.94 11 64 15 20 0
Freestanding -1 1.18 89 69 27 2 2
Urban -1 1.14 84 69 25 5 2
Rural 3 1.15 16 69 29 2 0
Frontier 10 1.13 <1 71 28 0] 0

Note:  PAC (post-acute care), PPS (prospective payment system), HHA (home health agency), SNF (skilled nursing facility), IRF (inpatient rehabilitation facility), LTCH (long-
term care hospital), SOI (severity of illness), I-PAC (intitutional post-acute care), ESRD (end-stage renal disease). Percent of stays do not total 100 percent because
many of the groups overlap.

“Other neurology medical” excludes stroke. “Serious mental illness” includes beneficiaries with schizophrenia, bipolar disorders, or severe depression. Patients’
level of frailty was determined using a frailty index. “Multiple body system diagnoses” includes patients treated in I-PAC with diagnoses involving five or more body
systems. “Chronically critically ill” stays include patients who spent eight or more days in an intensive care unit during the preceding hospital stay or were on a
ventilator in the PAC setting. “Severely ill” stays include patients treated in I-PAC who were categorized as SOI Level 4 during the immediately preceding hospital
stay (or simulated for patients admitted from the community). “Lowest therapy costs” and “highest therapy costs” refer to those stays in the lowest and highest
quartile, respectively, of therapy costs as a share of total stay costs. For home health stays, the low group includes only stays with no therapy. Institutional PAC
includes SNFs, IRFs, and LTCHs. “LTCH-qualifying” stays are those that would meet the patient-specific criteria to qualify for LTCH PPS payments.

Source: Analysis of 8.9 million 2013 PAC stays with costs and payments updated to 2017 (Wissoker 2017).

stays under the current PPS designs is unrelated to a
patient’s clinical conditions. Conversely, payments for
stays with low therapy costs (for example, medical cases
with multiple comorbidities) would increase substantially
because the PAC PPS would base payments on the clinical
conditions and complexity of the patient. Over time, under

a PAC PPS, we would expect providers to change their
therapy practices to match patients’ characteristics.

As we expected, the impact on the high-cost settings (IRFs
and LTCHs) would be large because most providers in
these settings treat the types of cases that are also admitted
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Distribution of the changes in payments under a fully implemented
PAC PPS, based on 2013 PAC stays’ payments and
costs updated to 2017 (continued next page)

About the
Decrease in payment same Increase in payment
10% to 1% to -1% to 1% to 10% to
Stay or provider group >25% 25% 10% +1% 10% 25% >25%
Reporting groups: Stays
All stays (N = 8.9 million) 20% 12% 8% 2% 8% 12% 39%
Cardiovascular medical 16 10 9 2 10 15 38
Orthopedic medical 25 15 7 1 6 10 34
Orthopedic surgical 25 17 8 2 7 8 32
Respiratory medical 18 10 7 2 8 12 42
Other neurology medical 25 13 7 2 7 12 36
Serious mental illness 20 10 6 1 7 11 45
Severe wound 10 8 5 1 6 13 56
Skin medical 13 9 8 2 13 20 34
Cardiovascular surgical 16 11 7 2 8 12 43
Infection medical 22 10 6 1 6 9 46
Stroke 21 13 7 2 6 9 42
Hematology medical 13 10 8 2 8 13 45
Ventilator 18 17 8 2 6 8 41
Least frail 20 15 10 2 9 13 30
Most frail 21 11 6 1 6 9 44
Cognitively impaired 23 11 7 2 7 11 40
Multiple body system diagnoses 24 10 5 1 4 6 50
Chronically critically ill 18 11 6 1 6 9 47
Severely ill (SOI = Level 4) 22 10 5 1 5 6 51

Note:  PAC (post-acute care), PPS (prospective payment system), SOI (severity of illness), HHA (home health agency), I-PAC (institutional-post-acute care), ESRD (end-stage
renal disease), SNF (skilled nursing facility), IRF (inpatient rehabilitation facility), LTCH (long-term care hospital). The percentages in each row may not sum to 100
because of rounding. The stay-level reporting groups show the distribution of the change in payments for the stays in the each group. The provider-level analysis
shows the distribution of the change in the average payment for the providers in the group.

“Other neurology medical” excludes stroke. “Serious mental illness” includes beneficiaries with schizophrenia, bipolar disorders, or severe depression. Patients’
level of frailty was determined using a frailty index. “Multiple body system diagnoses” includes patients treated in I-PAC with diagnoses involving five or more body
systems. “Chronically critically ill” stays include patients who spent eight or more days in an intensive care unit during the preceding hospital stay or were on a
ventilator in the PAC setting. “Severely ill” stays include patients treated in I-PAC who were categorized as SOI Level 4 during the immediately preceding hospital
stay (or simulated for patients admitted from the community). “Lowest therapy costs” and “highest therapy costs” refer to those stays in the lowest and highest
quartile, respectively, of therapy costs as a share of total stay costs. For home health stays, the low group includes only stays with no therapy. Institutional PAC
includes SNFs, IRFs, and LTCHs. The provider reporting groups include providers with at least 20 stays.

Source: Analysis of 8.9 million 2013 PAC stays with costs and payments updated to 2017 (Wissoker 2017).

to lower cost (and higher volume) settings. Payments to
IRFs and LTCHs would decrease by 15 percent, while
payments to SNFs would increase 7 percent.’ On average,
nonprofit, hospital-based, and frontier providers would
experience fairly large increases in payments (9 percent,
11 percent, and 10 percent, respectively), while for-profit,
freestanding, and urban providers would experience small
decreases. The magnitude of these changes, especially for
LTCHs and IRFs, suggests that a transition is desirable.

We also found that if a PAC PPS were implemented to
maintain aggregate PAC payments at the current level, the
level of PAC payments would remain well above the cost
of stays. We estimate that the average PAC PPS payment
would be 14 percent higher than the current average cost
of PAC stays.

The predicted redistribution of payments within each
type of stay and provider category further supports
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m Distribution of the changes in payments under a fully implemented
PAC PPS, based on 2013 PAC stays’ payments and

costs updated to 2017 (continued)

About the
Decrease in payment same Increase in payment
10% to 1% to -1% to 1%to  10% to
Stay or provider group >25% 25% 10% +1% 10% 25% >25%
No therapy costs for HHA stays 2% 3% 6% 2% 1% 20% 56%
Lowest therapy costs for I-PAC stays 16 7 4 1 3 5 64
Highest therapy costs for HHA stays 47 25 10 2 6 5 5
Highest therapy costs for I-PAC stays 33 11 6 1 5 8 35
Community admitted 19 12 8 2 9 14 36
Stays with prior hospital stay 21 12 7 2 7 10 42
Disabled 18 11 8 2 8 13 40
Dual eligible 20 11 7 2 8 12 40
ESRD 19 11 8 2 8 11 41
Very old (age 85+ years) 21 12 7 2 8 12 39
Reporting groups: Providers
All providers (N = 24,225) 7 19 18 4 17 19 16
HHA 6 16 20 5 22 22 9
SNF 7 18 15 4 15 18 23
IRF 9 55 28 3 5 1 0]
LTCH 12 53 24 2 8 1 0
Nonprofit 2 14 14 3 16 20 29
For profit 8 21 19 4 18 18 12
Hospital based 2 19 15 3 13 17 31
Freestanding 7 19 18 4 17 19 15
Urban 7 20 19 4 17 19 15
Rural 6 18 15 4 17 20 21
Frontier 7 11 9 2 16 18 35

Note:  PAC (post-acute care), PPS (prospective payment system), SOI (severity of illness), HHA (home health agency), I-PAC (institutional-post-acute care), ESRD (end-stage
renal disease), SNF (skilled nursing facility), IRF (inpatient rehabilitation facility), LTCH (long-term care hospital). The percentages in each row may not sum to 100
because of rounding. The stay-level reporting groups show the distribution of the change in payments for the stays in the each group. The provider-level analysis
shows the distribution of the change in the average payment for the providers in the group.

“Other neurology medical” excludes stroke. “Serious mental illness” includes beneficiaries with schizophrenia, bipolar disorders, or severe depression. Patients’
level of frailty was determined using a frailty index. “Multiple body system diagnoses” includes patients treated in I-PAC with diagnoses involving five or more body
systems. “Chronically critically ill” stays include patients who spent eight or more days in an intensive care unit during the preceding hospital stay or were on a
ventilator in the PAC setting. “Severely ill” stays include patients treated in I-PAC who were categorized as SOI Level 4 during the immediately preceding hospital
stay (or simulated for patients admitted from the community). “Lowest therapy costs” and “highest therapy costs” refer to those stays in the lowest and highest
quartile, respectively, of therapy costs as a share of total stay costs. For home health stays, the low group includes only stays with no therapy. Institutional PAC
includes SNFs, IRFs, and LTCHs. The provider reporting groups include providers with at least 20 stays.

Source: Analysis of 8.9 million 2013 PAC stays with costs and payments updated to 2017 (Wissoker 2017).

incorporating a transition period into the implementation payments across all stays would remain unchanged

of a PAC PPS. Within each reporting group, there would (assuming implementation to be budget neutral), we
be considerable variation in the payment changes that estimate that payments would decrease by more than
result from a PAC PPS (Table 1-3). Although aggregate 25 percent for one-fifth of stays and would increase by
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TABLE

1-4 For many providers, changes in payments would be
inversely related to current relative Medicare profitability
About
Decrease in average payment the same Increase in average payment
Relative Provider 10% to 1% to -1% to 1% to 10% to
profitability count >25% 25% 10% +1% 10% 25% >25%
Below average
<0.75 (lowest) 2,720 4 100 189 45 357 715 1,310
0.7510 0.90 4,586 91 533 762 189 910 1,127 974
About average
(0.910 1.1) 10,105 402 2,086 2,078 465 1,902 1,879 1,293
Above average
1.1t0 1.25 4,265 497 1,248 861 186 679 518 276
>1.25 (highest) 2,549 620 737 410 70 295 315 102
Provider count 24,225 1,614 4,704 4,300 955 4,143 4,554 3,955

Note:  Relative profitability is a ratio of the provider’s profitability (the ratio of the provider’s average payment under current policy to the average stay cost) to the setting’s
average profitability. Ratios below 1.0 indicate below-average profitability; ratios above 1.0 indicate above-average profitability. Only providers with at least 20

stays were included in the analysis (N = 24,225).

Source: Analysis of 8.9 million 2013 post-acute care stays with costs and payments updated to 2017 (Wissoker 2017).

more than 25 percent for over one-third (39 percent)

of stays. Analysis of the estimated payment changes
reveals a wide range even for types of stays that would,
on average, experience modest change in payments. For
example, though we estimate that the average payment for
cardiovascular medical stays would not change (as shown
in Table 1-2, pp. 12-13), payments for over half of these
stays would decrease or increase by more than 25 percent.

The estimated distribution of changes reflects in part the
settings where patients are treated. Almost one-third of
stays were treated in settings that we estimated would
experience sizable changes in payments: There would be a
7 percent increase in average payments for stays treated in
SNFs and a 15 percent reduction for stays treated in IRFs
and LTCHs, as shown in Table 1-2 (pp. 12-13). Thus, even
for types of stays that would experience a large average
increase in payment—such as the ventilator group, which
would see a 9 percent increase—payments would decrease
for many stays (43 percent), in part because the majority
of these patients were treated in LTCHs. Similarly, the
average payment for severe wound stays would increase

10 percent (Table 1-2) and for more than half of these
stays (56 percent), payments would increase by more than
25 percent. Yet, even for this group, 18 percent of severe
wound stays would see payments fall by 10 percent or
more (Table 1-3). This difference would occur because

a sizable share (14 percent) of severe wound stays was
treated in IRFs and LTCHs, where payments on average
are estimated to decrease (Table 1-2, pp. 12-13).

At the provider level, the distribution of payment changes
would not be as wide as at the stay level because payment
changes at the stay level would be averaged across all of a
provider’s stays, thereby offsetting some of the increases
and decreases for individual stays. For example, though
our analysis found that 20 percent of PAC stays would
experience payment decreases of more than 25 percent, we
estimate that a much smaller share (7 percent) of providers
would experience payments decreases of that magnitude
(Table 1-3, pp. 14-15). The majority of providers

would experience more moderate changes in payments.
Nevertheless, the distribution of the changes further
supports the need for a transition to full implementation of
the PAC PPS.
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Estimated changes in payments would

be inversely related to current provider
profitability, suggesting viability of a short
transition

The relationship between payment changes and provider
profitability also informs the decision to include a
transition and how long it should be. Two findings argue
for a transition of short duration. First, the providers
predicted to experience the largest payment reductions
have relatively high profitability. Those providers’ current
profits would allow them to absorb at least some of the
payment reductions while remaining profitable. Second,
average payments are expected to increase the most for
relatively low-profit providers, so it would be desirable to
move quickly to the PAC PPS, with a short transition (or
none at all).

To explore the relationship between payments and
profitability under the PAC PPS, we measured current
relative profitability using the ratio of the provider’s
average current payment (under its setting’s PPS) to

its average per stay costs and compared the facility’s
payment-to-cost ratio (PCR) with the average PCR for that
setting. For example, we compared each IRF’s PCR with
the average PCR for all IRFs to control for the different
cost structures across settings.

In general, we found that expected payment changes under
a PAC PPS were inversely related to providers’ relative
profitability (Table 1-4). Of the 2,720 providers with well-
below-average profitability (a PCR that was more than 25
percent below the setting average), most (2,382) would
experience increases in their average payment, and almost
half (1,310) would experience payment increases of at least
25 percent. Fewer than 300 providers with low profitability
(11 percent) would experience decreases in their average
payment. Only four providers with well-below-average
profitability would experience large (greater than 25
percent) reductions in their average payment.

Low-profitability providers that would experience large
payment increases were disproportionately nonprofit and
had lower therapy costs as a share of the stay’s total cost.
These results suggest that many providers would not need
a long transition to a PAC PPS.

Conversely, of the 2,549 providers with well-above-
average profitability (a PCR that was more than 25 percent
higher than the setting average), the majority (1,767)
would experience reductions in their average payment, and
almost one-quarter (620) would have payment reductions
of more than 25 percent. High-profitability providers

that would experience large decreases in their average
payments had high therapy costs as a share of total stay
costs. Four percent (102) of providers with high PCRs
would see large increases (greater than 25 percent) in
payments.

We also looked at relative profitability for providers
experiencing the largest changes in payment. Among
providers expected to experience payment increases

of 25 percent or more, more than half had below-
average profitability; one-third had the lowest relative
profitability (relative PCR of less than 0.75). Among
providers expected to experience payment decreases of
more than 25 percent, more than two-thirds had above-
average profitability; 38 percent had the highest relative
profitability (relative PCR of greater than 1.25). The PAC
PPS would thus shift payments from high-profitability
providers (disproportionately for profit and freestanding)
to low-profitability providers (disproportionately nonprofit
and hospital based), in part reflecting their mix of
patients and current therapy practices. A long transition
would delay this redistribution, thus perpetuating current
payment system inequities.

PAC PPS payment changes would be
moderated during a transition

By blending current setting-specific payments with

those under a PAC PPS, a transition would dampen

the immediate impact of a full PAC PPS. Changes in

the distribution of payments—the shift of payments to
medically complex care from therapy-driven care—would
be phased in over the transition period.

We illustrate the moderated impact on providers during a
three-year transition and show payments during the first
year based on a one-third blend of PAC PPS payments and
a two-thirds blend of current payments (Table 1-5, pp. 18—
19). Compared with the impact of full PAC PPS payments,
the change in payments would be proportionally smaller
during the first year of the transition. For example,

under full PAC PPS implementation versus first year of
transition: stays with severe wounds would experience a
10 percent payment increase versus a 3 percent payment
increase; orthopedic medical stays would experience a 6
percent payment reduction in payments versus a 2 percent
payment reduction.

Similarly, a transition would dampen the initial effects

of the PAC PPS on IRFs and LTCHs, which would
experience a 5 percent reduction in payments in the first
year, compared with a 15 percent reduction under a fully
implemented PAC PPS (Table 1-5, pp. 18-19). A multiyear
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A three-year transition would reduce the first-year impact
of a PAC PPS, based on 2013 PAC stays’ payments
and costs updated to 2017 (continued next page)

First year impact of

Current ors
licy: a 3-year transition
policy: s
Ratio of Impact of full PAC PPS (33% PAC PPS )
average
payment Ratio of Ratio of
fo Percent change average Percent change average
average in payment payment to in payment payment to
cost of from current average from current average
Reporting groups stays payments cost of stays payments cost of stays
All stays 1.14 0% 1.14 0% 1.14
Cardiovascular medical 1.15 0 1.15 0 1.15
Orthopedic medical 1.22 -6 1.15 -2 1.20
Orthopedic surgical 1.18 -3 1.14 -1 1.17
Respiratory medical 1.09 5 1.15 2 1.11
Other neurology medical 1.22 -6 1.15 -2 1.20
Serious mental illness 1.14 0 1.15 0] 1.14
Severe wound 1.05 10 1.15 3 1.08
Skin medical 1.11 3 1.14 1 1.12
Cardiovascular surgical 1.06 1.14 2 1.09
Infection medical 1.13 1 1.14 0 1.13
Stroke 1.15 -2 1.13 -1 1.14
Hematology medical 1.07 4 1.11 1 1.08
Ventilator 1.07 9 1.17 1.10
Least frail 1.20 -4 1.15 -1 1.18
Most frail 1.12 1 1.13 0] 1.12
Cognitively impaired 1.19 -4 1.14 -1 1.17
Multiple body system diagnoses 1.10 3 1.14 1.11
Chronically critically ill 1.06 8 1.14 1.09
Severely ill (SOI = Level 4) 1.07 6 1.13 2 1.09

Note:  PAC (post-acute care), PPS (prospective payment system), SOI (severity of illness), HHA (home health agency), I-PAC (institutional-post-acute care), ESRD (end-stage
renal disease), SNF (skilled nursing facility), IRF (inpatient rehabilitation facility), LTCH (long-term care hospital). The impact of the first year was modeled using a
blend of one-third PAC PPS payments and two-thirds setting-specific PPS payments.

“Other neurology medical” excludes stroke. “Serious mental illness” includes beneficiaries with schizophrenia, bipolar disorders, or severe depression. Patients’
level of frailty was determined using a frailty index. “Multiple body system diagnoses” includes patients treated in I-PAC with diagnoses involving five or more body
systems. “Chronically critically ill” stays include patients who spent eight or more days in an intensive care unit during the preceding hospital stay or were on a
ventilator in the PAC setting. “Severely ill” stays include patients treated in I-PAC who were categorized as SOI Level 4 during the immediately preceding hospital
stay (or simulated for patients admitted from the community). “Lowest therapy costs” and “highest therapy costs” refer to those stays in the lowest and highest
quartile, respectively, of therapy costs as a share of total stay costs. For home health stays, the low group includes only stays with no therapy. Institutional PAC
includes SNFs, IRFs, and LTCHs. LTCH-qualifying stays are those that would meet the patient-specific criteria to qualify for LTCH PPS payments.

Source: Analysis of 8.9 million 2013 PAC stays with costs and payments updated to 2017 (Wissoker 2017).

transition would therefore give high-cost providers time to
restructure their costs and practices, but it would also delay
redistributing payments to medical stays.

A transition would also temper the distribution of
increases and decreases in payments during a transition.
Using the same three-year example, many fewer stays and

providers would experience large changes in payments
(data not shown). During the first year, no stays would
experience reductions of 25 percent or more (compared
with 20 percent of stays under the full PAC PPS rates).
We see similar moderation in the impact of a transition
on providers. In the first year of a three-year transition,

18 Implementing a unified payment system for post-acute care



m A three-year transition would reduce the first-year impact
of a PAC PPS, based on 2013 PAC stays’ payments
and costs updated to 2017 (continued)

First year impact of

Current ore
licy: a 3-year transition
policy: o
Ratio of Impact of full PAC PPS (33% PAC PPS )
average
payment Ratio of Ratio of
to Percent change average Percent change average
average in payment payment to in payment payment to
cost of from current average from current average
Reporting groups stays payments cost of stays payments cost of stays
No therapy costs for HHA stays 1.55 25 1.94 8 1.68
Lowest therapy costs for I-PAC stays 0.94 18 1.11 6 0.99
Highest therapy costs for HHA stays 1.09 -24 0.83 -8 1.00
Highest therapy costs for I-PAC stays 1.32 -16 1.11 -5 1.25
Community admitted 1.21 -4 1.16 -1 1.19
Stays with prior hospital stay 1.12 1 1.14 0 1.13
Disabled 1.13 1 1.15 0 1.14
Dual eligible 1.17 -3 1.14 -1 1.16
ESRD 1.12 2 1.14 1 1.13
Very old (age 85+ years) 1.17 -2 1.14 -1 1.16
HHA 1.17 -1 1.16 1.16
SNF 1.14 7 1.22 2 1.17
IRF 1.18 -15 1.00 -5 1.12
LTCH: All stays 1.05 -15 0.89 -5 1.00
[TCH-qualifying stays 1.05 -9 0.95 -3 1.01
Nonprofit 1.00 9 1.09 3 1.03
For profit 1.20 -3 1.17 -1 1.19
Hospital based 0.85 11 0.94 4 0.88
Freestanding 1.19 -1 1.18 0 1.19
Urban 1.15 -1 1.14 0 1.15
Rural 1.11 3 1.15 1 1.12
Frontier 1.03 10 1.13 3 1.06

Note:  PAC (post-acute care), PPS (prospective payment system), SOI (severity of illness), HHA (home health agency), I-PAC (institutional-post-acute care), ESRD (end-stage
renal disease), SNF (skilled nursing facility), IRF (inpatient rehabilitation facility), LTCH (long-term care hospital). The impact of the first year was modeled using a
blend of one-third PAC PPS payments and two-thirds setting-specific PPS payments.

“Other neurology medical” excludes stroke. “Serious mental illness” includes beneficiaries with schizophrenia, bipolar disorders, or severe depression. Patients’
level of frailty was determined using a frailty index. “Multiple body system diagnoses” includes patients treated in I-PAC with diagnoses involving five or more body
systems. “Chronically critically ill” stays include patients who spent eight or more days in an intensive care unit during the preceding hospital stay or were on a
ventilator in the PAC setting. “Severely ill” stays include patients treated in I-PAC who were categorized as SOI Level 4 during the immediately preceding hospital
stay (or simulated for patients admitted from the community). “Lowest therapy costs” and “highest therapy costs” refer to those stays in the lowest and highest
quartile, respectively, of therapy costs as a share of total stay costs. For home health stays, the low group includes only stays with no therapy. Institutional PAC
includes SNFs, IRFs, and LTCHs. LTCH-qualifying stays are those that would meet the patient-specific criteria to qualify for LTCH PPS payments.

Source: Analysis of 8.9 million 2013 PAC stays with costs and payments updated to 2017 (Wissoker 2017).

no provider would experience decreases of 25 percent implemented PAC PPS). Under a transition, the payment
or more (compared with 7 percent of providers under changes would be more moderate: Most providers (84
a fully implemented PAC PPS), while 3 percent of percent) would have increases or decreases of 10 percent
providers would experience increases of 25 percent or or less (compared with 39 percent of providers under a

more (compared with 16 percent of providers under a fully fully implemented PAC PPS).
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Allowing providers to bypass the transition

Policymakers may want to consider giving providers the
option to bypass the transition and move directly to full
PAC PPS rates. Experience with the implementation of the
setting-specific PPSs suggests that many providers whose
payments would increase under the PAC PPS would elect
to do so if given the option. The implementation of the
SNEF, IRF, and LTCH PPSs included multiyear transitions
with blended rates but allowed providers to bypass

the transition and receive full PPS rates, which many
providers did.®

Allowing providers to bypass the transition would have
benefits and drawbacks. A key advantage of allowing
providers to bypass the transition is the quicker shift to a
payment system that will base payments on patient care
needs and be more equitable across different types of stays
and providers. One indicator of how many providers might
opt to bypass the transition is the share of providers whose
payments would increase substantially. We estimate that
average payments would increase by at least 10 percent for
about 35 percent of providers (Table 1-3, pp. 14-15). One
reason to allow “early adopters” is to create momentum
for the new payment system and make it less likely to
delay full implementation. The key disadvantage of the
bypass option is that it will raise total spending during the
transition. Providers that expect their payments to increase
under the PAC PPS will likely opt to bypass the transition,
while those that expect their payments to decline will not.
Some policymakers may question why program spending
has to increase to implement a more equitable payment
system. The Secretary could mitigate this added cost by
lowering the aggregate level of spending as part of the
transition.

Because the impact of the PAC PPS will vary considerably
across settings and providers, we expect providers’ interest
in bypassing the transition will differ substantially. Many
providers in lower cost settings (HHAs and SNFs) are
likely to experience increases in their payments under a
PAC PPS and may be interested in transitioning quickly to
a full PAC PPS payment. In addition, in discussions with
the Commission’s staff, administrators of some integrated
systems have indicated their interest in moving quickly to
a PAC PPS so they have a uniform set of payment rules
and incentives and greater flexibility in the mix of patients
their providers treat. Conversely, high-cost providers (for
example, many IRFs and LTCHs) are likely to face lower
payments under a PAC PPS. Many of them will likely

prefer to adhere to the transition schedule, gaining extra
time to restructure their costs and payments.

A transition would require CMS to maintain parallel
payment systems, during which CMS would calculate
rates under the “old” setting-specific system and under the
“new” system; CMS would then apply a blend of the two
to arrive at the final payment. This approach is typically
taken by CMS when transitioning from one payment
system to another (for example, the implementation

of the IRF PPS and the implementation of site-neutral
payments for LTCHs). Because both systems would use
administratively available data that are currently submitted
to CMS, providers would not be required to collect and
submit new data.

Assessing the level of aggregate
payment

In implementing a PAC PPS, the Secretary will need to
evaluate the level of aggregate payments. The analyses
conducted thus far have assumed that the PAC PPS would
be implemented to be budget neutral relative to the current
level of aggregate PAC payments. However, this approach
would maintain average payments that we estimate would
be 14 percent higher than the average costs of care in
2017. The Commission has repeatedly recommended
reductions or freezes to payments to PAC providers to
bring Medicare’s payments in closer alignment with
providers’ costs. This year, the Commission recommended
that the Congress lower payments to HHAs and IRFs by

5 percent and freeze payment rates for SNFs and LTCHs
(Medicare Payment Advisory Commission 2017). The
Commission’s payment update recommendations made in
March 2017 would result in about a 2 percent reduction in
aggregate spending, lowering program spending by about
$1.2 billion.

If the Congress has not made setting-specific payment
reductions by the time the Secretary implements the PAC
PPS, the Congress should lower payments to align them
with the cost of stays, consistent with the Commission’s
recommendations regarding payment updates to PAC
providers. This policy is separate from the need for

the Secretary to have the authority to rebase payments
periodically. Lowering the initial level of payments would
bring payments more in line with the current cost of stays,
while the authority to rebase payments acknowledges that
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changes in the costs of care may warrant future payment
realignment.

We modeled several reductions to overall payments,
ranging from 2 percent to 5 percent, and compared the
resulting average payments with the average cost of PAC
stays. All scenarios assume no changes in providers’ costs
or practices. However, experience with other payment
policy changes suggests that, under a PAC PPS, many
providers are likely to lower their costs and change the mix
of their patients relatively quickly. The limited evidence
comparing PAC use by beneficiaries in accountable care
organizations and Medicare Advantage with PAC use by
beneficiaries in FFS Medicare may offer some insights
into the type of changes providers may make. Although
the incentives differ, alternative payment models appear

to prompt shorter and less therapy-intensive stays and
increase the use of relatively lower cost PAC settings
(Colla et al. 2016, Huckfeldt et al. 2017, McWilliams et al.
2016). Because the PAC PPS would narrow the differences
in payments across settings, it would dampen the incentive
to shift where patients are treated, but the incentive to
lower costs would remain.

Under all of the options we modeled, average payments
would remain higher than the average cost of all stays
and higher than the average cost for most of the patient
groups (Table 1-6, pp. 22-23). For example, if payments
were lowered by 5 percent, the average payment for all
stays would remain 9 percent higher than the average cost
of stays and between 8 percent and 9 percent higher for
most of the patient groups. As we reported in June 2016,
compared with current policy, the ratios of payments to
costs across the various patient groups would be much
narrower, so providers would have less incentive to admit
certain types of patients over others.

The ratios of payments to costs are less than 1.0 for the
higher cost providers (such as IRFs, LTCHs, and hospital-
based providers) because the PAC PPS considers the

costs of the lower cost providers and lower cost settings

in determining the payments across all stays with similar
characteristics. By averaging the costs of all similar stays
(regardless of setting), the payments made to the high-cost
settings and high-cost providers are lowered. Under the
PAC PPS, payments would be below the cost of stays for
HHA stays with high therapy costs (even before reductions
to the aggregate level of payment are considered), most
likely because payments would be based on patient
characteristics, in contrast to current HHA costs that include
the provision of therapy services that are of questionable

value. This finding is an expected result of a PAC PPS
based on patient characteristics rather than the amount

of care furnished to a patient. If a patient had clinical
characteristics and impairments indicating above-average
care needs, payments for the stay would be above average.

A transition would temper the impact of the changes in
payments under a PAC PPS, but these changes could be
further moderated by taking the reduction in increments
throughout the transition. Given that PAC payments are
relatively high and there may be a transition to full PAC
PPS rates, the Commission supports taking the reduction
in one action at the beginning of implementation. This
approach makes it less likely that reductions are halted
partway through the transition, before the full realignment
of payment to the costs of care.

The Secretary would consider the aggregate reduction
separately from each year’s update; providers would
continue to receive payment updates, as appropriate,
during the transition. After full implementation, the
Secretary would need to evaluate whether further
alignment of payments with costs was warranted.
Continued monitoring of beneficiary access, provider
performance, and Medicare margins would provide
indicators of the need for future refinements.

Periodic refinements needed to maintain
the accuracy of the PAC PPS

Under a new PAC PPS, practice patterns will change as
high-cost providers lower their costs and all providers
evaluate and possibly shift their mix of patients and
services furnished. These changes could compromise the
quality of care furnished and, if payments are inaccurate,
beneficiaries’ access to care. The Secretary must carefully
monitor provider behavior, including the level of quality
furnished, the types of stays admitted, and the adequacy
of payments. If aberrant patterns or unintended provider
responses occur, the Secretary will need to make revisions
to counter this behavior. As with any payment system, the
Secretary would need to revise and rebase the PAC PPS,
when warranted, to maintain the accuracy of payments
over time.

Monitor provider responses to the PAC PPS

In June 2016, the Commission discussed possible
measures to monitor quality, patient selection, unnecessary
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TABLE

1-6 Lowering payments by 2 percent to 5 percent would still cover the average
cost of stays for most patient groups (continued next page)

Ratio of average payment to average cost of stays

Payments reduced under PAC PPS by:

Percent of Current
Reporting group stays policy 0% 2% 3% 4% 5%
All stays 100% 1.14 1.14 1.12 1.11 1.10 1.09
Cardiovascular medical 14 1.15 1.15 1.13 1.12 1.10 1.09
Orthopedic medical 10 1.22 1.15 1.13 1.11 1.10 1.09
Orthopedic surgical 10 1.18 1.14 1.12 1.11 1.10 1.08
Respiratory medical 9 1.09 1.15 1.12 1.11 1.10 1.09
Other neurology medical 8 1.22 1.15 1.13 1.12 1.1 1.10
Serious mental illness 5 1.14 1.15 1.12 1.1 1.10 1.09
Severe wound 5 1.05 1.15 1.13 1.12 1.11 1.09
Skin medical 4 1.11 1.14 1.12 1.11 1.10 1.09
Cardiovascular surgical 3 1.06 1.14 1.11 1.10 1.09 1.08
Infection medical 3 1.13 1.14 1.12 1.11 1.09 1.08
Stroke 2 1.15 1.13 1.10 1.09 1.08 1.07
Hematology medical 2 1.07 1.11 1.08 1.07 1.06 1.05
Ventilator <1 1.07 1.17 1.15 1.13 1.12 1.11
Least frail 7 1.20 1.15 1.13 1.11 1.10 1.09
Most frail 11 1.12 1.13 1.11 1.10 1.09 1.08
Cognitively impaired 20 1.19 1.14 1.12 1.1 1.10 1.09
Multiple body system diagnoses 5 1.10 1.14 1.12 1.11 1.09 1.08
Chronically critically ill 5 1.06 1.14 1.12 1.11 1.10 1.08
Severely ill (SOI = Level 4) 4 1.07 1.13 1.11 1.10 1.09 1.08

Note:  PAC (postacute care), PPS (prospective payment system), SOI (severity of illness), HHA (home health agency), I-PAC (institutional-post-acute care), ESRD (end-stage
renal disease), SNF (skilled nursing facility), IRF (inpatient rehabilitation facility), LTCH (long-term care hospital). Percent of stays does not total 100 percent because

many of the groups overlap.

“Other neurology medical” excludes stroke. “Serious mental illness” includes beneficiaries with schizophrenia, bipolar disorders, or severe depression. Patients’
level of frailty was determined using a frailty index. “Multiple body system diagnoses” include patients treated in I-PAC with diagnoses involving five or more body
systems. “Chronically critically ill” stays include patients who spent eight or more days in an intensive care unit during the preceding hospital stay or were on a
ventilator in the PAC setting. “Severely ill” stays include patients treated in I-PAC who were categorized as SOI Level 4 during the immediately preceding hospital
stay (or simulated for patients admitted from the community). “Lowest therapy costs” and “highest therapy costs” refer to those stays in the lowest and highest
quartile, respectively, of therapy costs as a share of total stay costs. For home health stays, the low group includes only stays with no therapy. Institutional PAC
includes SNFs, IRFs, and LTCHs. LTCH-qualifying stays are those that would meet the patient-specific criteria to qualify for LTCH PPS payments.

Source: Analysis of 8.9 million 2013 PAC stays with costs and payments updated to 2017 (Wissoker 2017).

PAC use, and the adequacy of payments (Table 1-7, p.
24). Observed changes in PAC use under the new PAC
PPS could reflect a change in payment incentives. Certain
types of patients might be more or less preferable to admit
than they were under the previous payment systems. Such
changes in PAC use may be desirable or may indicate

the need for payment revisions. Although the relative
profitability across patient conditions will be considerably
narrower than under current policy, there will continue

to be some variation that could make certain types of
conditions more attractive for providers to treat. As part

of his ongoing evaluation, the Secretary should monitor
PAC provision for these conditions and for particularly
vulnerable patients, such as the sickest and frailest patients.
Observed increases in the length of stay of preceding
hospitalizations could reflect delays in PAC placement,
which could indicate that PAC providers are reluctant to
admit less profitable patients. Changes in the distribution
of the lengths of PAC stays (such as a concentration of
discharges just after a short-stay threshold) could indicate
that revisions to the short-stay outlier policy are needed.
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TABLE
1-6 Lowering payments by 2 percent to 5 percent would still cover the average

cost of stays for most patient groups (continued)

Ratio of average payment to average cost of stays

Payments reduced under PAC PPS by:

Percent of Current

Reporting group stays policy 0% 2% 3% 4% 5%
No therapy costs for HHA stays 29 1.55 1.94 1.91 1.89 1.87 1.85
Lowest therapy costs for I-PAC stays 8 0.94 1.11 1.08 1.07 1.06 1.05
Highest therapy costs for HHA stays 17 1.09 0.83 0.82 0.81 0.80 0.79
Highest therapy costs for I-PAC stays 8 1.32 1.11 1.09 1.08 1.07 1.06
Community admitted 50 1.21 1.16 1.14 1.13 1.12 1.10
Stays with prior hospital stay 50 1.12 1.14 1.12 1.10 1.09 1.08
Disabled 26 1.13 1.15 1.12 1.11 1.10 1.09
Dual eligible 32 1.17 1.14 1.12 1.11 1.10 1.09
ESRD 4 1.12 1.14 1.12 1.11 1.10 1.08
Very old (age 85+ years) 30 1.17 1.14 1.12 1.11 1.09 1.08
HHA 69 1.17 1.16 1.13 1.12 1.11 1.10
SNF 25 1.14 1.22 1.19 1.18 1.17 1.16
IRF 1.18 1.00 0.98 0.97 0.96 0.95
LTCH: All stays 2 1.05 0.89 0.87 0.87 0.86 0.85
LTCH-qualifying stays 1 1.05 0.95 0.93 0.92 0.91 0.90
Nonprofit 22 1.00 1.09 1.07 1.06 1.05 1.04
For profit 75 1.20 1.17 1.15 1.13 1.12 1.11
Hospital based 11 0.85 0.94 0.92 0.91 0.90 0.90
Freestanding 89 1.19 1.18 1.15 1.14 1.13 1.12
Urban 84 1.15 1.14 1.12 1.11 1.10 1.09
Rural 16 1.11 1.15 1.12 1.11 1.10 1.09
Frontier <1 1.03 1.13 1.10 1.09 1.08 1.07

Note:  PAC (post-acute care), PPS (prospective payment system), SOI (severity of illness), HHA (home health agency), I-PAC (institutional-post-acute care), ESRD (end-stage
renal disease), SNF (skilled nursing facility), IRF (inpatient rehabilitation facility), LTCH (long-term care hospital). Percent of stays does not total 100 percent because
many of the groups overlap.

“Other neurology medical” excludes stroke. “Serious mental illness” includes beneficiaries with schizophrenia, bipolar disorders, or severe depression. Patients’
level of frailty was determined using a frailty index. “Multiple body system diagnoses” include patients treated in I-PAC with diagnoses involving five or more body
systems. “Chronically critically ill” stays include patients who spent eight or more days in an intensive care unit during the preceding hospital stay or were on a
ventilator in the PAC setting. “Severely ill” stays include patients treated in I-PAC who were categorized as SOI Level 4 during the immediately preceding hospital
stay (or simulated for patients admitted from the community). “Lowest therapy costs” and “highest therapy costs” refer to those stays in the lowest and highest
quartile, respectively, of therapy costs as a share of total stay costs. For home health stays, the low group includes only stays with no therapy. Institutional PAC
includes SNFs, IRFs, and LTCHs. LTCH-qualifying stays are those that would meet the patient-specific criteria to qualify for LTCH PPS payments.

Source: Analysis of 8.9 million 2013 PAC stays with costs and payments updated to 2017 (Wissoker 2017).

Other possible provider responses will also warrant Medicare spending, as well as expose beneficiaries to
monitoring. For example, a large increase in second unnecessary care transitions.

PAC stays following initial PAC use could indicate that
providers are unbundling care—for example, IRFs could
discharge a higher proportion of patients to SNFs as a

way for IRFs to avoid treatment costs. Although second
PAC use can be appropriate, large changes in its use could
indicate unintended provider responses and would increase

Medicare margins and cost growth are good barometers

of the adequacy of Medicare’s payments. When payments
are more than adequate, providers have less incentive to
control their costs, and cost growth may be high. However,
high cost growth could also reflect providers making
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TABLE
LV 4

Measures to monitor provider responses to a PAC PPS

Dimension Measure
Quality of care ®  Potentially avoidable readmissions
®  Potentially avoidable admissions (for community admissions)
e Changes in patient function
e length of PAC stay
e Potentially avoidable complication rates
®  Potentially avoidable emergency department visits and observation stays
®  Days elapsed between discharge from PAC and follow-up appointment with a clinician
e Beneficiary experience
Patient selection e PAC use by condition/reason to treat
®  Mix of patients across settings and providers
*  Llength of stay of preceding hospital stay
PAC use ®  PAC use following a hospital stay, which could detect over- or underuse
e Subsequent PAC use following an initial PAC stay, which could detect over- and underuse
Adequacy of payments *  Medicare margins

e Cost growth

Note:  PAC (post-acute care), PPS (prospective payment system).

investments in staffing and equipment to treat a more
complex mix of patients.

The Commission has been clear that providers should

be accountable for the quality of care they furnish and

for a period after discharge. The first helps protect
beneficiaries from providers stinting on services if doing
so lowers their costs. The second encourages providers

to coordinate care with the patient’s next provider (or the
caregiver at home) so that the patient has a safe transition.
The Commission’s PAC measures of quality (and

CMS’s hospital readmission rates) include 30 days after
discharge. Tracking measures over longer periods of time,
such as 60 or 90 days, would hold providers accountable
for a longer recovery period but could include events
unrelated to the initial reason for PAC.

Maintain alignment of payments and costs

Experience with prior payment policy changes indicates
that providers will change their costs, patient mix, and

practice patterns to maintain or increase their profitability.
The Secretary should therefore periodically evaluate the
need to make refinements to the PAC payment system.
Such refinements fall into two broad categories. The first
involves revisions to the classification system—the case-
mix groups and their relative weights—to help maintain
the equity and accuracy of payments across different
types of stays. The second involves rebasing payments to
keep them aligned with the cost of stays. Both types of
refinements are part of the ongoing maintenance of any
PPS.

The Secretary should periodically evaluate the need to
revise the PPS to help ensure that Medicare’s payments
capture changes in the relative costs of stays. For example,
if admitting practices change, the relative and absolute
costs of different types of stays may change. Further,
standards of care may change, affecting the costs of some
types of stays relative to others. This ongoing maintenance
would include revisions to the case-mix adjustment system
(such as the adding or collapsing of case-mix groups) and
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the relative weights that adjust payments up or down for
each type of case.

The Secretary should also have the authority to rebase
payments periodically if payment changes outpace cost
changes. Because coding practices are likely to change
(as they typically do when new payment systems are
implemented), payments are likely to increase, even when
patients’ resource needs remain the same. PAC providers
are likely to adjust to this new payment system just as they
have consistently done to other payment policy changes
by changing their costs, mix of patients, and practices.
With the implementation of each setting’s PPS, providers
relatively quickly adjusted their practices, and Medicare
margins increased substantially. After the HHA PPS was
implemented, HHA margins in 2003 were the highest they
have ever been (23 percent). Between 1999 and 2000,

the year CMS implemented the SNF PPS, SNF Medicare
margins rose from 2.0 percent to 10.1 percent. Between
2001 and 2002, the year CMS implemented the IRF PPS,
IRF margins increased from 1.5 percent to 10.8 percent.
Between 2002 and 2003, the year the LTCH PPS was
implemented, LTCH margins grew from —0.1 percent to
5.2 percent. To protect the program and taxpayers from
excessively high payments relative to the cost of stays, the
Secretary would need the authority to rebase payments, if
necessary, to maintain the alignment of payments with the
cost of stays.

Recommendation regarding the
implementation of a PAC PPS

In June 2016, the Commission recommended to the
Congress the design features of a PAC PPS and estimated
the impact of the new system on payments. The design
features include a uniform unit of service (a stay) and risk
adjustment method using patient characteristics rather
than the site of service or the amount of therapy a patient
received, outlier payments for unusually short or unusually
high-cost stays, and a downward adjustment for home
health stays to reflect this setting’s considerably lower cost
compared with institutional PAC.

IMPACT does not require the implementation of a PAC
PPS by an explicit date, but its report requirements
suggest that a unified PPS would not be proposed before
2024 for implementation some time later. However,

the Commission contends that a PAC PPS should be
implemented sooner than contemplated by IMPACT,

beginning in 2021, with a design that relies on readily
available data and is revised over time to include
functional status as a risk adjuster when these data become
available. This implementation timetable assumes that

the Secretary will have begun to waive or modify certain
setting-specific regulatory requirements. Because some

of the regulatory requirements are in statute, the Congress
will need to grant authority to the Secretary to take these
actions. Given the range in impacts, the implementation
should include a transition, but because providers with the
largest decreases in payments tend to be those with above-
average profitability, the phase-in period should be short.

Regarding the level of payments, if the Congress has not
already done so by the beginning of the implementation,
the aggregate level of spending on PAC should be lowered
to more closely align payments with the costs of care.
Concurrently, the Secretary would need to begin to align
the regulatory requirements across PAC providers so

they face similar costs in furnishing care to beneficiaries.
In addition, the Congress should give the Secretary the
authority to periodically revise and rebase the PAC PPS to
keep payments aligned with the cost of care.

RECOMMENDATION

The Congress should direct the Secretary to:

¢ implement a prospective payment system for post-
acute care beginning in 2021 with a three-year
transition;

¢ lower aggregate payments by 5 percent, absent prior
reductions to the level of payments;

¢ concurrently, begin to align setting-specific regulatory
requirements; and

¢ periodically revise and rebase payments, as needed, to
keep payments aligned with the cost of care.

RATIONALE

The Commission found that payments based on a

design that used currently available administrative data
were accurate for most types of stays. The Commission
concluded that a PAC PPS could be implemented in 2021
using administrative data and be revised over time to
incorporate information on patient function into the risk
adjustment of payment when these data become available.

A PAC PPS will have widely varying effects on payments
for stays and on providers. Therefore, the Commission
concludes that the new payment system should be
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implemented with a transition that blends current setting-
specific payments with PAC PPS payments. However, the
transition should be relatively short because it delays the
redistribution of payments toward medical and medically
complex stays. Implementing a PAC PPS with a short
transition balances the desire to redistribute payments
quickly and the need to give high-cost providers time

to modify their costs and practices. Furthermore, this
recommendation puts the PAC industry on notice about
the type of changes they will need to make, giving them
effectively a six-year transition to fully implemented PAC
PPS payments. Providers could begin to change their
cost structures and therapy practices in anticipation of the
changes encouraged by the PAC PPS.

The Commission recommends that when the PAC PPS

is implemented, the aggregate level of PAC payments be
lowered by 5 percent. This reduction assumes that the
Congress has not already acted to lower PAC spending. If
the Congress has already lowered the level of payments
to PAC providers, it should compare the impact of those
reductions with the Commission’s recommendation and
make additional adjustments if necessary to reach the
recommended reduction.

The Secretary could give providers the option to bypass
the transition and be paid full PAC PPS payments. While
this option would raise program spending during the
transition, it would begin to shift payments to being more
equitable and based on patient characteristics compared
with the current designs of the HHA and SNF payment
systems.

The Commission’s recommendation to lower payments is
consistent with the payment update recommendations the
Commission has made for many years concerning PAC
providers, most recently in March 2017. Compared with
these recommendations, the Commission recommends a
larger reduction for two reasons. First, if providers respond
to the PAC PPS as they have to previous payment system
changes—by altering their mix of patients, costs, and
coding—their margins could increase substantially under
the PAC PPS. Second, prior experience suggests that
providers whose payments will increase under the PAC
PPS are likely to opt to bypass the transition and receive
full PAC PPS payments. Because this possibility will raise
aggregate PAC spending during the transition, a larger
reduction helps mitigate the increased spending. However,
even with a 5 percent reduction, the average payment
would remain substantially above the average cost of stays
for all stays and for the 30 patient groups we examined.

The Commission believes the reduction should be taken

in one action at the beginning of the implementation
because the level of PAC payments is high; there would be
a transition to full PAC PPS rates; providers may have the
option to bypass the transition (which would raise program
spending); and providers are likely to respond by changing
their patient mix, costs, and treatment practice.

The recommendation explicitly ties the implementation
of a unified payment system to the start of the alignment
of setting-specific regulatory requirements. Without
alignment, some providers will continue to face differing
regulatory requirements that may raise their costs. The
Secretary will need the authority to waive or modify
regulatory requirements that are in statute. Eventually, the
Secretary should develop regulations that delineate a core
set of requirements all providers must meet and a separate
set of requirements for those providers opting to treat
patients with special care needs. The Commission plans to
focus on this issue over the coming year.

Finally, the Secretary must have the authority to
periodically revise and rebase PAC PPS payments.
Revisions to the PAC PPS (such as changes to the patient
classification system and the risk adjustment method) will
help ensure that Medicare’s payments capture changes

in the relative cost of stays. Rebasing will help ensure
that the aggregate level of Medicare’s payments reflects
the costs of care. Throughout the implementation, the
Commission will continue to monitor the level and
alignment of payments with the cost of care and make
recommendations as needed.

IMPLICATIONS

Spending

*  The one-year spending will not change relative to
current law because the recommendation does not
affect payments until 2021 (or year 4). Over five
years, spending will be lower by between $5 billion
and $10 billion. These estimates assume no behavioral
changes by providers. In addition, savings will depend
in part on whether providers are allowed to bypass
the transition, and if so, how many will exercise
this option. Providers that expect their payments to
increase under the PAC PPS may opt to bypass the
transition, raising spending during the transition, while
those whose payments will decrease are likely to
adhere to the three-year transition. The net change will
depend on how many providers opt to move directly to
full PAC PPS rates.
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Beneficiary and provider

We do not expect this recommendation to have
adverse effects on beneficiaries. On the contrary,
payments based on patient characteristics will
make providers more willing to admit and treat
medical patients and medically complex patients.
With a transition that phases in the impacts of the
new payment system, providers will be protected
from large changes in payments that otherwise
could adversely affect beneficiaries.The PAC PPS
will redistribute payments from high-cost settings
and providers to lower cost settings and providers.
Further, by basing payments on patient characteristics

rather than the amount of service furnished, the new
payment system will shift payments to medically
complex patients and away from patients who receive
high-intensity rehabilitation that appears unrelated
to their clinical condition. Thus, the PAC PPS will
narrow disparities in the profitability of Medicare
patients and increase the equity of Medicare’s
payments to providers. The impact on providers will
vary considerably and will depend on how quickly
providers can adjust their cost structures, treatment
practices, and mix of patients to align with payments
under the PAC PPS. B
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Endnotes

A stay is defined as the days spent in a PAC provider between
admission and discharge or, in the case of home health care,
the end of the 60-day episode. A SNF stay followed by a
HHA episode would count as two PAC stays.

Because the costs of HHAs are so much lower than the costs
of the three institutional PAC settings, payments for stays in
HHASs would need to be adjusted to avoid exceptionally high
payments relative to the cost of these stays. In our analyses,
we included a home-health indicator in the model predicting
the cost of stays as one way to account for the very different
costs in this setting. The indicator keeps the predicted cost of
HHA stays aligned with their actual costs and preserves the
relative differences in costs between institutional and HHA
stays.

The cost of stays was predicted using Poisson regression
models and the following patient information: age and
disability status, primary reason to treat, diagnoses and
comorbidities, severity, impairments, cognitive status, and
use of high-cost service items (ventilator care, tracheostomy
care, and continuous positive airflow pressure). We developed
one model to predict the routine and therapy costs per stay
and another for the nontherapy ancillary (NTA) costs per stay
(such as drug costs) because the costs and payments for stays
in HHAs do not include NTA services. We combined the
results of the two models and compared their results with the
actual costs of stays. The predicted costs would form the basis
of payments under a PAC PPS. In this analysis, we assumed
total payments under a PAC PPS would equal total actual
payments to providers across the four settings.

4

Aggregate payments under the PAC PPS were set to be budget
neutral to current aggregate payments, not budget neutral by
setting.

Our estimate of the impact of the PAC PPS on LTCHs
assumes that the number and types of cases admitted to
LTCHs in 2017 will be the same as in 2013. However,
substantial changes in LTCH payment policy, which began
in fiscal year 2016, will likely alter the admission patterns,
volume, and cost structures of these providers.

Within two years of the five-year transition to the LTCH PPS,
almost all LTCHs had transitioned; most IRFs opted to bypass
the two-year transition to the IRF PPS. The HHA PPS did not
include a transition.
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CHAPTER

Medicare Part B drug
payment policy issues



R ECOMMENDA AT O N

The Congress should change Medicare’s payment for Part B drugs and biologicals (products) as

follows:

(1) Modify the average sales price (ASP) system in 2018 to:

require all manufacturers of products paid under Part B to submit ASP data and impose
penalties for failure to report.

reduce wholesale acquisition cost (WAC)-based payment to WAC plus 3 percent.
require manufacturers to pay Medicare a rebate when the ASP for their product
exceeds an inflation benchmark and tie beneficiary cost sharing and the ASP add-on to
the inflation-adjusted ASP.

require the Secretary to use a common billing code to pay for a reference biologic and
its biosimilars.

(2) No later than 2022, create and phase in a voluntary Drug Value Program (DVP) that must
have the following elements:

Medicare contracts with a small number of private vendors to negotiate prices for
Part B products.

Providers purchase all DVP products at the price negotiated by their selected DVP
vendor.

Medicare pays providers the DVP-negotiated price and pays vendors an administrative
fee, with opportunities for shared savings.

Beneficiaries pay lower cost sharing.

Medicare payments under the DVP cannot exceed 100 percent of ASP.

Vendors use tools including a formulary and, for products meeting selected criteria,
binding arbitration.

(3) Upon implementation of the DVP or no later than 2022, reduce the ASP add-on under the
ASP system.

COMMISSIONER VOTES: YES 17 « NO 0 « NOT VOTING O » ABSENT O




CHAPTER

Medicare Part B drug
payment policy issues

Chapter summary In this chapter

Medicare Part B covers drugs that are administered by infusion or injection «  TIntroduction
in physician offices and hospital outpatient departments. It alSO COVETS CEItain s
drugs furnished by suppliers. In 2015, Medicare and its beneficiaries paid * Policy options to improve
about $26 billion dollars for Part B—covered drugs and biologics. Medicare payment for Part B drugs
bays for most Part Bcovered drugs based on the average sales price plus 6 L
percent (ASP + 6 percent). Since 2009, Medicare Part B drug spending has ...,
grown at an average rate of about 9 percent per year. About half of the growth

in Part B drug spending from 2009 to 2013 was accounted for by price growth,

which reflects increased prices for existing products and shifts in the mix of

drugs, including the adoption of new drugs (Medicare Payment Advisory

Commission 2015b).

Medicare Part B drug spending has been growing rapidly. Concern exists
about the overall price Medicare Part B pays for drugs and the lack of price
competition among drugs with similar health effects. Among the 10 products
that account for the most Medicare Part B drug expenditures, 8 of those
products have an annual cost per user that ranges from roughly $10,000 to
$30,000 per year. In addition, some Part B drugs used by small numbers of
beneficiaries have annual costs per user of more than $75,000 per year. The
current ASP payment system spurs price competition among generic drugs
and their associated brand products by assigning these products to a single

billing code. By contrast, the current ASP payment system—with most single-
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source drugs and biologics each paid under separate billing codes—does not spur
price competition among products with similar health effects. There is also concern
about the financial incentives providers face under the ASP + 6 percent payment
system. In particular, the 6 percent add-on to ASP may create incentives for

providers to choose higher priced drugs over lower priced drugs.

The Commission’s recommendation includes a set of policies that seeks to improve
the current ASP payment system in the short term while developing, for the

longer term, a voluntary, market-based alternative to the ASP payment system.
This alternative program—which we refer to as the Part B Drug Value Program
(DVP)—would allow providers to voluntarily enroll and would use private vendors
to negotiate drug prices with manufacturers. The DVP would be informed by
Medicare’s experience with the competitive acquisition program (CAP) for Part

B drugs (in effect between 2006 and 2008) but structured differently to encourage
provider enrollment; give vendors greater negotiating leverage with manufacturers;
and allow for providers, beneficiaries, vendors, and Medicare to share in savings

achieved by the program.

It would take several years to develop and implement the DVP, but immediate
action could be taken to improve the existing ASP payment system. These shorter
term steps would apply to all providers and would remain in place for those
providers that chose not to enroll in the DVP. Specifically, the recommended short-

term actions would:

e Improve ASP data reporting. CMS relies on manufacturers to submit their
sales data to calculate ASPs for Part B drugs, but not all manufacturers are
required to report such data. Payment rates based on incompletely reported ASP
data might not accurately reflect average prices. A policy requiring all Part B
drug manufacturers to report ASP data and giving the Secretary the authority
to apply penalties to manufacturers who do not report required data would
improve the accuracy of the ASP payments.

*  Modify payment rates for drugs paid at 106 percent of wholesale acquisition
cost (WAC). Medicare generally reimburses new single-source Part B drugs
at 106 percent of WAC when ASP data are not available. The WAC is the
manufacturer’s list price and does not incorporate prompt-pay or other
discounts. A policy reducing the payment rate for drugs currently paid at 106
percent to 103 percent of WAC would reduce excessive payments for these
drugs.

e Establish an ASP inflation rebate. Medicare’s ASP + 6 percent payment rates
are driven by manufacturers’ pricing decisions. In theory, there is no limit on

how much Medicare’s ASP + 6 percent payment rate for a drug can increase
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over time. An ASP inflation rebate policy would protect the Medicare program
and beneficiaries from the potential for rapid price increases for individual
products.

e Establish consolidated billing codes. The structure of the ASP payment
system—with the reference biologic assigned to one billing code and
its biosimilars assigned to a different billing code—does not spur price
competition among these products. A policy permitting use of consolidated
billing codes to group a reference biologic with its biosimilars would spur price

competition among these Part B drugs.

Over the longer term, the Commission recommends that Medicare develop the DVP
as a voluntary, market-based alternative to the ASP payment system for physicians
and outpatient hospitals. The intent of the DVP would be to obtain lower prices for
Part B drugs by permitting private vendors to use tools (such as a formulary and, in
certain circumstances, binding arbitration) to negotiate prices with manufacturers
and by improving incentives for provider efficiency through shared savings
opportunities. Under the program, a small number of DVP vendors would negotiate
prices for Part B drugs, but in contrast to the CAP, vendors would not ship products
to providers. Providers that chose to enroll in the DVP would continue to buy drugs
in the marketplace but at the DVP-negotiated price, and Medicare would reimburse
those providers at the same negotiated price. To encourage enrollment in the DVP,
providers would have shared savings opportunities through the DVP while the ASP
add-on would be reduced gradually in the ASP system. Savings achieved through
the DVP would also be shared with beneficiaries (through lower cost sharing) and
with DVP vendors and Medicare.

The Commission’s recommendation seeks to take a balanced, multipronged
approach to improving payment for Part B drugs and achieving savings for
taxpayers and beneficiaries. The recommendation includes policies that would
improve Part B drug payment through a regulatory approach (by making reforms to
the ASP payment system) and through a market-based approach (by developing a
voluntary alternative DVP). The Commission’s recommendation also seeks balance
by including policies that would achieve savings for taxpayers and beneficiaries

not just by modifying provider payment rates but also by creating pressure for

drug manufacturers to reduce or slow the growth of drug prices (e.g., through
consolidated billing codes, an ASP inflation rebate, and DVP vendor tools such as a

formulary and binding arbitration). B

MEdpAC Report to the Congress: Medicare and the Health Care Delivery System | June 2017 35







Medicare Part B covers drugs that are administered by
infusion or injection in physician offices and hospital
outpatient departments (HOPDs).! Medicare Part B also
covers certain other drugs provided by pharmacies and
suppliers (e.g., inhalation drugs and certain oral anticancer,
oral antiemetic, and immunosuppressive drugs). In 2015,
Medicare and its beneficiaries paid about $26 billion
dollars for Part B—covered drugs and biologics.

In accordance with the Medicare Prescription Drug,
Improvement, and Modernization Act of 2003, Medicare
pays physicians and suppliers for most Part B—covered
drugs based on the average sales price plus 6 percent
(ASP + 6 percent).> Medicare payment for separately
payable Part B drugs reimbursed through the hospital
outpatient prospective payment system (OPPS) is
generally under the discretion of CMS, which established
a rate of ASP + 6 percent. Low-cost drugs and certain
other drugs are bundled, or “packaged,” into payment

for other services under the OPPS instead of being paid
separately.® Like other Medicare services, Part B—covered
drugs are subject to the budget sequester effective April 1,
2013, through 2025.% In this chapter, we use the term drug
to refer to both drugs and biologics (unless otherwise
noted).’

In addition to a payment of ASP + 6 percent for a Part
B-covered drug, Medicare makes a separate payment
under the physician fee schedule or OPPS to the physician
or hospital administering the drug (that is, for the act of
injecting or infusing the product into the patient). We
estimate that, in 2015, Medicare and its beneficiaries
paid about $3.6 billion for drug administration services.
Medicare also pays a dispensing or supplying fee

to suppliers (typically pharmacies) that dispense (to
beneficiaries) inhalation drugs and oral anticancer, oral
antiemetic, and immunosuppressive drugs and pays a
furnishing fee to providers of clotting factor. In June 2016,
the Commission recommended that CMS reduce the
dispensing and supplying fees paid to pharmacies to be
similar to those of other payers. This chapter includes data
only on the ASP + 6 percent payments and not on drug
administration payments or supplying and dispensing fees
(unless otherwise noted).

6

Medicare spending on Part B drugs is substantial and
has grown rapidly in recent years. In 2015, total Part
B drug spending amounted to about $26 billion, with

about $21 billion in program payments and $5 billion

in beneficiary cost sharing.” Of that spending, physician
offices accounted for about $15 billion; HOPDs, about
$9 billion; and suppliers, about $2 billion. In 2015,
Medicare spending on Part B—covered drugs increased
13 percent over the prior year.® Since 2009, Medicare
Part B drug spending grew at an average rate of about

9 percent per year. About half of that growth in Part B
drug spending between 2009 and 2013 was accounted
for by price growth, which reflects increased prices for
existing products and shifts in the mix of drugs, including
the adoption of new drugs (Medicare Payment Advisory
Commission 2016a).

In recent years, total Medicare Part B drug spending has
grown more rapidly in HOPDs compared with physician
offices and suppliers. Between 2009 and 2015, average
annual growth was roughly 16 percent for HOPDs and

7 percent for physicians. Over half of the Medicare Part
B drug spending in HOPDs in 2015 was attributable

to hospitals that participate in the 340B Drug Pricing
Program. Nonprofit hospitals that qualify for the 340B
Drug Pricing Program receive substantial discounts on
Part B drugs.’

Medicare Part B covers a wide range of drugs.

Some of the most commonly used Part B drugs like
corticosteroids, saline, and vitamin B-12 are inexpensive,
with an ASP per administration of less than $10.

In contrast, the top 10 drugs that accounted for the
largest share of Part B spending in 2015 are more
expensive, ranging from roughly $1,000 to $6,000 per
administration and from roughly $2,000 to $32,000

per beneficiary per year (Table 2-1, p. 38). Among

these top 10 products in 2015, 8 were biologics and

none faced biosimilar or generic competition. Beyond
these products, additional Part B drugs that have annual
costs of more than $75,000 per year are used by small
numbers of beneficiaries. In 2015, biological products
(not including vaccines) accounted for the majority of
Part B drug spending (65 percent). Small-molecule drugs
accounted for about 24 percent of Part B drug spending,
with roughly half of that spending on single-source drugs
without generic competition (15 percent) and on drugs
with generic competition (10 percent). The remainder

of Part B drug spending is accounted for by vaccines,
radiopharmaceuticals, products that are regulated as
devices (e.g., certain injections for knee pain), and
products billed under not-otherwise-classified codes.
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Top 10 Part B-covered drugs paid based on ASP by total expenditures
and by number of beneficiaries who used the

rug, 2015

Average ASP + 6 percent

Total Number of payment
Medicare beneficiaries

HCPCS Common indication ayments  who used drug Per Per
code Drug name or type of drug (in billions)  (in thousands) administration beneficiary
JO178 Aflibercept Macular degeneration $1.8 180 $2,100 $10,000
J9310 Rituximab Cancer, RA 1.6 68 5,800 22,800
J2505 Pegfilgrastim Cancer supportive 1.3 97 3,600 12,800
J1745 Infliximab RA 1.2 58 3,700 21,200
12778 Ranibizumab ~ Macular degeneration 1.2 120 2,000 9,500
J9035 Bevacizumab  Cancer, macular degeneration 1.1 208 1,100 4,100
J0897 Denosumab Osteoporosis, cancer supportive 0.9 354 1,200 2,400
J9355 Trastuzumab Cancer 0.6 20 3,200 32,400
J9305 Pemetrexed Cancer 0.5 22 5,500 24,900
J9041 Bortezomib Cancer 0.5 21 1,500 24,000
Note:  ASP (average sales price), HCPCS (Healthcare Common Procedure Coding System), RA (rheumatoid arthritis). Eight of these top 10 high-expenditure products are

biologics; pemetrexed and bortezomib are the only drugs in the top 10. Total Medicare payments include the effect of the sequester. Average ASP + 6 percent
payment amount per administration and per beneficiary are calculated at the drug billing-code level and do not include the effect of the sequester. These averages
are calculated after removing extreme values from the data (i.e., values that are less than the 1st percentile and greater than the 99th percentile for the HCPCS
code). Critical access hospitals and other hospitals not paid under the outpatient prospective payment system are excluded from the analysis. Data for beneficiaries
with Medicare as a secondary payer are excluded from the analysis. Vaccines paid 95 percent of the average wholesale price are also excluded (e.g., Prevnar 13,
a pneumococcal vaccine, for which Medicare paid about $0.9 billion in 2015).

Source: MedPAC analysis of Medicare claims data for physicians, outpatient hospitals, and suppliers.

Medicare’s payment methodology for Part B
drugs

Medicare pays for most Part B—covered drugs based on
ASP + 6 percent. The ASP for a drug reflects the average
price realized by the manufacturer for its sales broadly
across different types of purchasers and for patients

with different types of insurance coverage. It is based on
the manufacturer’s sales to all purchasers (with certain
exceptions) net of manufacturer rebates, discounts, and
price concessions.'” Medicare pays providers ASP + 6
percent for the drug regardless of the price a provider pays
for the drug. Manufacturers report ASP data to CMS. The
Medicare Part B drug payment rates are updated quarterly.
There is a two-quarter lag in the data used to set ASP + 6
percent payment rates.

Payments for single-source drugs and biologics, multiple-
source drugs, and biosimilars are set differently. Each
single-source drug and biologic is paid under its own
billing code at a rate equal to 106 percent of its own ASP.
For multiple-source drugs, both the brand and generic
versions are paid under a single billing code at the same

rate (i.e., 106 percent of the weighted average ASP for all
products assigned to that code). All biosimilars associated
with the same reference product are paid under a single
billing code at the same rate (i.e., 100 percent of the
weighted average ASP for the biosimilars plus 6 percent
of the reference biologic’s ASP). The reference biologic
remains under its own billing code and is paid 106 percent
of its own ASP.

An individual provider may purchase a drug for more or
less than ASP for a number of reasons. ASP is the average
price from the manufacturer’s perspective. Generally,
some purchasers pay more than ASP and some pay less.
For example, prices can vary across purchasers of different
sizes (e.g., due to volume discounts) or across types of
purchasers (e.g., physicians, hospitals, and pharmacies). In
addition, the two-quarter lag in ASP data can result in the
average provider acquisition cost for a drug being different
from the ASP used to set the Medicare payment amount
for a quarter. When prices increase or decrease, it takes
two quarters before that price change is reflected in the
ASP data used to pay providers.!!
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In our June 2016 report to the Congress, we analyzed
proprietary data from IMS Health Incorporated on invoice
prices for 34 high-expenditure drugs for clinic purchasers
to get a sense of how providers’ acquisition costs for drugs
compare with ASP.'? This analysis found that, for two-
thirds of the 34 drugs, at least 75 percent of the volume
was sold to clinics at an invoice price of less than 102
percent of ASP in the first quarter of 2015 (Medicare
Payment Advisory Commission 2016a). The analysis

also found that the median across the 34 drugs of the 75th
percentile invoice price as a percent of ASP declined in
the second quarter of 2013 when the sequester went into
effect (from around 103 percent of ASP in the first quarter
of 2012 through the first quarter of 2013 to about 101.5
percent of ASP in the second quarter of 2013 through the
second quarter of 2015). These data suggest that some
manufacturers may have responded to the sequester by
changing their pricing patterns in a way that mitigated

the effect of the sequester for some providers (Medicare
Payment Advisory Commission 2016a).

Broader context affecting Medicare Part B
drug spending

The Part B drug payment system is based on the
manufacturer’s ASP for drugs, a manufacturer price

that reflects sales to many purchasers and encompasses
patients with many types of insurance. It is important

to recognize that Medicare exists within a U.S. health
care environment that involves a broad mix of not only
public and private payers and local provider markets but
also federal and state laws, agencies, and policies. These
external environmental factors have a significant influence
on the prices Medicare pays for drugs.

The federal government, through the Patent and
Trademark Office and the Food and Drug Administration
(FDA), grants temporary monopolies to pharmaceutical
companies in the form of patents and data and marketing
“exclusivity” for a period during which generic drugs and
biosimilars are unable to enter the market. Laws such as
the Drug Price Competition and Patent Term Restoration
Act of 1984 (also known as the Hatch-Waxman Act)

and the Biologics Price Competition and Innovation

Act of 2009 (enacted as part of the Patient Protection

and Affordable Care Act of 2010) lay out processes by
which manufacturers may market approved drugs and
biologics without entry of competitors. Patents and
periods of exclusivity provide a financial incentive for
innovation by permitting the innovator to price products
higher than if there were free entry of competitors. Patents
are awarded for 20 years, and FDA approval to market

a therapy triggers a period of 5 years of exclusivity for
small-molecule drugs, a 12-year period for biologics, and
a 7-year period for drugs and biologics receiving orphan
drug designation for specific indications. The length of
a drug’s effective market protection depends on when
the developer received a patent, how long the developer
takes to assemble evidence on safety and effectiveness,
and how long the FDA takes to evaluate that evidence.
In addition, there are legal processes that affect how and
when competitors may challenge manufacturers’ market
protection.

Law and FDA regulations describe the process for
approving drugs and biologics, evidentiary standards for
approval, and rules about the indications for and processes
by which the drug can be marketed (e.g., through direct-to-
consumer advertising). The FDA’s processes for reviewing
applications and the speed at which it does so directly
affect the number of medicines available on the market,

as do whether and how many therapeutic substitutes and
generics are available within a drug class. With respect to
biosimilars, FDA guidance on a range of issues (including
standards for FDA approval of biosimilars, the naming
convention for biosimilars, and proposed standards for
demonstrating interchangeability) has implications for

the resources involved in obtaining FDA approval, the
availability of biosimilars, and clinician attitudes about the
safety and efficacy of these products, which in turn can
affect the competitive environment and pricing of these
products.

Other external factors that can affect Medicare drug
spending include biomedical research and development
and the policies of other government programs. For
example, biomedical research and development funding
through the National Institutes of Health and government
tax credits for drug research and experimentation can
affect the amount of new drug products available and the
diseases they target. The Medicaid “best price” policy,
which requires makers of innovator drugs to provide a
rebate equal to the greater of 23.1 percent of the average
manufacturer price (AMP) or the difference between AMP
and the manufacturer’s “best price” to any customer (with
certain exceptions), can increase costs to other payers,
including Medicare (Congressional Budget Office 1996).

When the Commission considers payment adequacy for
most types of services, it uses a framework that includes
looking at providers’ profit margins. Drug manufacturers
are not Medicare providers since Medicare does not pay
them directly for drugs. Nonetheless, drug manufacturers’
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financial performance provides broader context when
considering payment changes for Part B drugs. According
to an analysis by Pembroke Consulting, the 11 U.S. drug
manufacturers with revenues large enough to be on the
2016 Fortune 500 list had a profit margin as a share of
revenues of 22.3 percent on average and 17.3 percent

at the median (Fein 2016)."> These margins reflect net
revenues after expenses on research and development,
general administration and marketing, and income taxes.
Another measure of profitability is return on assets (ROA),
which is profit margin as a share of average total assets.
Pembroke Consulting estimated that for the same group of
drug manufacturers, the ROA was 10.7 percent on average
and 7.8 percent at the median.'* The level of drug prices
and profits needed to fund an appropriate amount of drug
research and development is a controversial issue. On the
one hand, some argue that the riskiness and cost of the
drug development process necessitates substantial profit
margins to draw in capital investment and spur innovation.
Some stakeholders point to a report by Deloitte indicating
that the projected rate of return on new drugs and biologics
in the late-stage pipeline for 12 large drug manufacturers
has declined in recent years (Deloitte 2016). On the

other hand, the Deloitte report also suggests that some
inefficiencies exist in the research and development
process and states that “opportunities to reduce costs

exist, in clinical trials, during discovery and in other areas
of development....” The Deloitte report also concludes
that companies “can improve R&D [research and
development] efficiency, regardless of scale.” In addition,
a recent analysis by Yu and colleagues (2017) disputes the
contention made by drug manufacturers that higher prices
in the United States compared with other countries are
necessary to fund drug research and development. For a
group of manufacturers, Yu and colleagues estimate that
the additional revenue generated by the difference in prices
between the United States and other countries substantially
exceeds global research and development spending. '

Policy options to improve payment for
Part B drugs

Medicare’s ASP + 6 percent payment methodology for
Part B drugs has raised several concerns. There is concern
about the overall price Medicare Part B pays for drugs and
the lack of price competition among drugs with similar
health effects. There is also concern about the financial
incentives providers face under the ASP payment system.
In particular, the 6 percent add-on to ASP may create

incentives for providers to choose higher priced drugs over
lower priced drugs.'®

This chapter discusses policies that seek to improve
payment for Part B drugs. The recommendation’s set of
policies would improve the current ASP payment system
in the short-term while developing an alternative voluntary
program that providers could choose to enroll in instead
of remaining in the ASP system. (See Figure 2-1 for

an overview of the set of recommended policies.) This
alternative program—which we refer to as the Part B Drug
Value Program (DVP)—would be informed by Medicare’s
past experience with the competitive acquisition program
(CAP) for Part B drugs, but structured differently to
encourage provider enrollment; give vendors greater
negotiating leverage with manufacturers; and allow for
providers, beneficiaries, vendors, and Medicare to share in
savings achieved by the program.

While it would take several years for the DVP to be
developed and operationalized, immediate action could
improve the existing ASP payment system. These payment
policy improvements would apply in the short run to all
providers and would remain in place for those providers
that chose not to enroll in the DVP once that program
became operational. Our recommendation includes the
following actions:

* improve ASP data reporting by requiring all
manufacturers of Part B drugs to report ASP data and
impose civil monetary penalties for failure to report;

* modify payment rates for drugs currently paid at 106
percent of wholesale acquisition cost (WAC) to 103
percent of WAC to reduce overpayments;

* implement an ASP inflation rebate as protection
against the potential for rapid price increases by
manufacturers; and

* use consolidated billing codes to pay for Part B
products with a reference biologic and its associated
biosimilars to spur price competition.

The DVP would be a voluntary, market-based alternative
to the ASP payment system for physicians and HOPDs.
The intent of the DVP would be to obtain lower prices for
Part B drugs by permitting private vendors to use tools
(such as a formulary) to negotiate with manufacturers
and improve incentives for provider efficiency through
shared savings opportunities. Under the program, a small
number of DVP vendors would negotiate prices for Part
B drugs, but vendors would not ship product to providers.
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Set of Commission’s recommended policies for Part B drugs

Improved ASP system

Transition to
Drug Value Program (DVP)

-T- 2018

® Enhanced ASP reporting

* WAC + 3 percent

o ASP inflation rebate

® Consolidated billing codes
-T- 2022

® Reduce ASP add-on

Provider

chooses

'

Improved ASP system

e Enhanced ASP reporting

® WAC + 3 percent

o ASP inflation rebate

¢ Consolidated billing codes
¢ Reduced ASP add-on

'

DVP

e \olunfary provider enrollment

 DVP vendors negotiate prices

* Medicare pays provider DVP price

e Shared savings for providers and DVP vendors
® Formulary, other tools, and exceptions process
e Phase in with subset of drugs

Note:  ASP (average sales price), WAC (wholesale acquisition cost).

Providers that chose to enroll in the DVP would continue
to buy drugs in the marketplace but at the DVP-negotiated
price, and Medicare would reimburse those providers at
the same negotiated price. To encourage enrollment in the
DVP, providers would have shared savings opportunities
through the DVP while the ASP add-on would be reduced
gradually in the ASP system. Savings achieved through
the DVP would also be shared with beneficiaries through
lower cost sharing and with DVP vendors and Medicare.

We note that some stakeholders raise concerns that one

or more of these policies aimed at reducing Medicare
spending for Part B drugs would reduce incentives for
innovation. While arguments can be made that any effort
to reduce drug prices lessens incentives for innovation,
there is an inherent need to strike a balance between
incentives for innovation and affordability and access. A
presumption of arguments against reducing drug prices is
that current prices strike the appropriate balance. However,

others argue that the current level of prices for some
products adversely affect affordability and access and
exceed what is necessary to provide appropriate incentives
for innovation (Nichols 2015).

Improving ASP data reporting

ASP data reporting could be improved by requiring all
manufacturers of Part B drugs to report ASP data and by
imposing civil monetary penalties for failure to report.
Such actions could help ensure the accuracy of CMS’s
drug prices. CMS relies on manufacturers to submit
their sales data to calculate ASPs for Part B drugs, but
not all manufacturers are required to report such data.
Specifically, Section 1927(b)(3) of the Social Security Act
requires manufacturers with Medicaid rebate agreements
in place to report the ASP and number of units sold

for each of their Part B drugs on a quarterly basis. If
manufacturers covered by this section do not report data
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within 30 days after the end of the quarter, they face civil
monetary penalties of up to $10,000 for each day the

data are not provided and, after 90 days of the deadline
imposed, suspension of their rebate agreements. However,
because not all manufacturers of Part B drugs have
Medicaid rebate agreements in place, not all manufacturers
that sell Part B drugs are required to submit ASP data.

The Health and Human Services Office of Inspector
General (OIG) has found that a number of Part B drug
manufacturers are not required to report their ASP data.
For example, OIG found that at least 45 manufacturers
were not required to report ASPs for 443 Part B national
drug codes (NDCs) in the third quarter of 2012 (Office of
Inspector General 2014). In that quarter, only about half
(22) of these manufacturers voluntarily reported ASP data.
OIG noted multiple reasons why a manufacturer might not
have a Medicaid rebate agreement in place and, therefore,
not be required to submit ASP data. For example,
manufacturers of Part B drugs that are considered devices
by Medicaid and the FDA (e.g., certain injections for
knee pain) typically do not have rebate agreements.

Many repackagers—entities that purchase drugs from
manufacturers and resell the drugs in smaller package
sizes—also do not have Medicaid rebate agreements.

OIG has also reported that some manufacturers that are
required to submit ASP data fail to do so. For example,
OIG found that at least 207 manufacturers of Part B drugs
had a Medicaid rebate in place in the third quarter of 2012
and that at least 74 of these manufacturers did not report
ASPs for at least one of their Part B NDCs (Office of
Inspector General 2014). While most manufacturers failed
to submit data for a small share of their NDCs or a small
number of NDCs, OIG has initiated actions against certain
manufacturers that failed to satisfy their submission
requirements. These findings suggest the importance not
only of requiring manufacturers to report ASP data but
also of giving the Secretary the necessary authority to
enforce compliance.

Failing to report ASPs can impact prices for Part B drugs
in several ways. For drugs with partially complete ASP
data—that is, drugs for which some manufacturers report
ASPs but others do not—payment rates based on only the
reported ASP data might not reflect average prices of all
manufacturers accurately. For drugs with no ASP data—
that is, drugs for which no manufacturer reports ASPs—
CMS might resort to pricing drugs using alternative and
potentially inflated measures of price such as WACs.

Requiring that all manufacturers of Part B drugs report
ASP data would improve the accuracy of CMS’s drug
prices and help prevent CMS from relying on other,

less appropriate prices, such as WACs.!”!® Enhancing
the monetary penalty for failing to report ASP data—

for instance, from $10,000 to $50,000 per day—and
maintaining the ability to exclude a drug from coverage
after 90 days of failing to report could help improve the
timeliness of ASP data. Repackagers could be excluded
from the reporting requirement. This exclusion would
reduce the administrative burden of this policy (since
many repackagers currently do not report ASP data), avoid
double-counting sales (since the same drug can be sold
multiple times as it moves through the supply chain), and
provide an incentive for manufacturers to find the most
efficient way for their drugs to reach consumers (since
any mark-up by repackagers would not be included in the
ASP).”?

While this policy requires enhanced reporting of ASP
data, it does not call for additional checks on the data that
manufacturers report. Ensuring the quality of ASP data is
important because lapses in the quality of the data, such
as inappropriately included or excluded costs, can affect
the accuracy of CMS’s drug prices. For example, variation
in what manufacturers consider bona fide service fees
could affect ASPs. The Secretary could consider providing
additional guidance to clarify reporting requirements

and enhanced oversight of data submissions to ensure
proper compliance. The Commission could also consider
examining this issue in the future.

Modifying payment rates for drugs paid at 106
percent of wholesale acquisition cost

The Commission supports reducing the payment rate for
drugs currently paid at 106 percent of WAC to 103 percent
of WAC. The intent is to reduce the excessive payments
made when a drug is priced based on its WAC since the
same drug is often paid at a higher rate when WAC priced
compared with ASP priced because discounts are not
incorporated into WAC-based prices.

The Commission has questioned whether Medicare should
pay for certain Part B drugs at 106 percent of WAC.
Medicare generally reimburses Part B drugs at 106 percent
of WAC when ASP data are not available.?® For example,
when a new, single-source drug or the first biosimilar to

a reference product enters the market, an ASP may not

be available for nearly three calendar quarters in order to
allow time for manufacturers to report sales data and CMS
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lllustrative example of how a 2 percent discount available

while a drug is WAC priced is incorporated into its ASP

1st full quarter of data

2nd full quarter of data

3rd full quarter of data

* WAC priced
e WAC = $100

* WAC priced
e WAC = $100

e 2 percent discount available

2 percent discount available

o ASP priced

* ASP = $98

e Discount from 1st full quarter of data
incorporated info ASP

Two-quarter data lag

Note:  WAC (wholesale acquisition cost), ASP (average sales price).

Source: MedPAC analysis of CMS payment policies.

to calculate an ASP. For new drugs, an ASP is calculated
based on the first full quarter of data available, with a two-
quarter lag. For example, if a new drug was first sold in
February, the first full quarter would be that year’s second
quarter (April through June). The data for this quarter
would then be used to calculate the rates for the fourth
quarter, beginning October 1. In this example, providers
would be paid at 106 percent of WAC from February
through the end of September.

The WAC is the manufacturer’s list price for a drug paid by
wholesalers or direct purchasers in the United States. While
manufacturers might be influenced by various outside
factors—such as physician preference, the price of similar
drugs, or potentially negative public reactions—setting a
drug’s WAC is ultimately controlled by the manufacturer.
Unlike an ASP, a drug’s WAC does not incorporate prompt-
pay or other discounts. Prompt-pay discounts have been
reported by industry stakeholders to be in the range of

1 percent to 2 percent of the drug’s purchase price. If
discounts are available on drugs reimbursed by Medicare

at 106 percent of WAC, then Medicare is paying more

for drugs than it otherwise would under the ASP-based
formula. Furthermore, because beneficiaries are liable for
20 percent cost sharing on Part B drugs, beneficiaries incur
these extra costs also.

Because the data used to set ASPs have a two-quarter lag,
a drug’s initial ASP is based on sales data from when a
drug was reimbursed using its WAC. Therefore, a drop

in price from when a drug was priced using its WAC to
when a drug was priced using its ASP could indicate the
presence of discounts that were not reflected in its WAC
(Figure 2-2). To examine the extent of discounts on drugs
reimbursed at 106 percent of WAC, we tracked the price
of eight new, high-expenditure Part B drugs before and
after the drugs were priced using ASPs.?! Specifically,
we identified a drug’s WAC using First Databank and
compared that price with the price CMS posted on the
agency’s quarterly ASP drug pricing files for a year after
the drug first appeared on the pricing files.?? Observing
drugs over this period allows time for rebates, to the extent
there were any, to begin to be incorporated into a drug’s
ASP since certain rebates can be lagged.

We found that drugs” ASPs one year after appearing

on CMS’s drug pricing files were generally lower than
their WACs, suggesting that drug purchasers received
discounts that were not incorporated into WACs. Namely,
the ASP one year after appearing on CMS’s drug pricing
files was lower than the WAC for seven out of the eight
drugs we examined, with aflibercept’s price experiencing
no movement. For these seven drugs, the price declines
ranged from 0.7 percent to 2.7 percent (Table 2-2, p. 44).

While the differences between WAC and ASP payment
rates for the cohort of new, high-expenditure drugs appear
to be modest during our study period, larger differences
occur in other instances in which WAC-based payment
rates are used. First, CMS may revert to pricing drugs
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Price declines from drugs’ initial
WACs to ASPs suggest modest
discounts commonly available

while drugs are WAC priced

Percentage change

Drug in price
Abatacept -2.1%
Aflibercept 0.0
Bendamustine 2.7
Denosumab -0.7
Ipilimumab -1.6
Natalizumab 2.7
Paclitaxel protein bound -1.2
Ranibizumab -1.8

Note:  WAC (wholesale acquisition cost), ASP (average sales price). Percentage
change in price determined from a drug’s initial WAC fo its ASP one
year after being listed in CMS’s ASP drug pricing files. Although initially
approved by the Food and Drug Administration (FDA) in November
2004, natalizumab’s manufacturer suspended marketing of the drug
in 2005. In June 2006, the FDA approved an application for resumed
marketing of the drug. For the purposes of calculating the change in price,
we treat natalizumab as though it were approved in June 2006.

Source: MedPAC analysis of data from Medicare claims, CMS’s ASP drug pricing
files, and First Databank.

based on WACs instead of ASPs in instances when
manufacturers do not report data or when other data issues
exist. In a 2014 report, OIG found three instances in the
first quarter of 2013 in which CMS priced a Part B drug
using WACs because of such issues (Office of Inspector
General 2014). While the ASP for these drugs was not
known, OIG found that WACs often do not reflect actual
market prices for drugs.?® Second, while the number of
biosimilars is limited, early patterns suggest that large
discounts on biosimilars may be available while those
drugs are WAC priced.?* For example, applying the same
methodology used to examine our cohort of new, high-
expenditure drugs, we found that the price of Zarxio, the
first biosimilar approved in the United States, declined by
approximately 16 percent within one year of being listed
on CMS’s drug pricing files in the fourth quarter of 2015.

Based on industry statements regarding the magnitude of
prompt-pay discounts, our analysis of a small group of
new drugs, and previous OIG research, the Commission
supports reducing the payment rate for drugs currently
paid at 106 percent of WAC by 3 percentage points—

roughly the high end of the discounts we observed. In
doing so, many new, WAC-priced drugs would be paid
the same or less than if they were ASP priced, assuming
that manufacturers would not substantially increase
discounts in the future. Further, to maintain parity
between WAC-priced and ASP-priced drugs, the payment
rate for WAC-priced drugs could be further reduced if
changes were made to ASP-priced drugs. For example,

if the payment rate for ASP-priced drugs were reduced
by 3 percentage points, the payment rate for WAC-priced
drugs could be reduced to 100 percent of WAC (i.e.,

103 percent minus 3 percentage points). Both the initial
reduction of 3 percentage points and further reducing the
add-on if the ASP add-on is reduced would help maintain
parity between ASP-based prices and WAC-based prices
and would be consistent with the Commission’s policy of
paying similar rates for similar care.

This policy does not address drugs for which WACs
substantially exceed ASPs, such as biosimilars and drugs
for which CMS substitutes WAC-based prices for ASP-
based prices because of a lack of data. Other policies the
Commission supports—consolidated billing codes for
biosimilars and reference products and improved ASP data
reporting—could help address these issues.

ASP inflation limit

To protect taxpayers and Medicare beneficiaries from
substantial price increases over time for individual

drug products, the Commission supports requiring drug
manufacturers to pay Medicare a rebate when a Part

B drug product’s ASP grows faster than an inflation
benchmark. Elements of such a policy would include
tying beneficiary cost sharing and provider add-on
payments to the inflation-adjusted ASP and exempting
low-cost drugs and certain utilization from rebates. While
the Commission has pursued a rebate approach, we also
discuss an alternative approach that could be used to limit
growth in Medicare’s ASP + 6 percent payment rates.

Under Medicare’s ASP payment system, growth in
Medicare’s ASP + 6 percent payment rates for individual
drugs is driven by manufacturer pricing policies.?> In
theory, there is no limit on how much Medicare’s ASP

+ 6 percent payment rate for an individual drug can
increase over time. Table 2-3 shows ASP growth between
January 2005 and January 2017 for the 20 Part B drugs
with the highest 2015 expenditures. Among these 20
high-expenditure drugs, the median ASP growth rate was
slightly below inflation as measured by the consumer

44 Medicare Part B drug payment policy issues



Growth in ASP for the 20 highest expenditure Part B drugs, 2005-2017

Total Average annual ASP growth,

Medicare from January to January of each year

payments Earliest year
HCPCS in 2015 2005- 2005- 2010- 2016~ of ASP data
code Drug name (in billions) 2017 2010 2016 2017 if not 2005
10178 Aflibercept $1.8 0.0%* N/A 0.0%* 0.0% 2013
J9310 Rituximab 1.6 53 5.0% 5.3 6.4
J2505  Pegfilgrastim 1.3 5.1 0.8 8.4 7.6
1745 Infliximab 1.2 3.7 2.0 53 2.9
J2778  Ranibizumab 1.2 -0.7* -0.2* -0.7 -1.9 2008
J9035  Bevacizumab 1.1 2.2 0.1 3.6 4.1
10897 Denosumab 0.9 2.7* N/A 1.8*% 6.6 2012
19355 Trastuzumab 0.6 4.9 4.1 5.5 5.6
J9305  Pemetrexed 0.5 3.9 4.5 3.4 3.3
19041 Bortezomib 0.5 4.2 6.1 3.4 -1.2
J0129 Abatacept 0.5 9.4* 1.4* 12.4 16.3 2007
J2353  Octreotide depot 04 6.1 4.9 6.6 10.0
J9033  Bendamustine 0.3 5.2* -0.6* 4.8 13.8 2009
J0881 Darbepoetin alfa 0.3 0.7 -4.4 6.6 -7.2
J0885  Epoetin alfa 0.3 1.3 -2.1 4.4 -0.1
J2323 Natalizumab 0.3 10.7* 4.7* 12.9 10.3 2008
11561 Gamunex-C and Gammaked 0.3 1.1% 7.0* 1.8 -12.7 2008
19264 Paclitaxel protein bound 0.3 2.0* 3.0* 1.1 3.2 2006
19217 leuprolide acetate 0.3 -1.1 -4.0 3.4 -12.5
J2357  Omalizumab 0.3 6.4 4.6 7.7 8.0
Median average annual ASP growth
across top 20 drugs 3.8 2.5 4.6 3.7
Consumer price index for urban consumers 2.0 2.6 1.5 2.5

Note:

ASP (average sales price), HCPCS (Healthcare Common Procedure Coding System), N/A (not applicable). “Medicare payments” include Medicare program

payments and beneficiary cost sharing and include the effect of the sequester and exclude critical access hospitals and other hospitals not paid under the outpatient
prospective payment system. Vaccines paid 95 percent of the average wholesale price are also excluded (e.g., Prevnar 13, a pneumococcal vaccine, for which

Medicare paid about $0.9 billion in 2015).

*Indicates that ASP payment rates were not available for the full period listed, and the average annual growth rate was calculated based on the earliest January for

which data were available.

Source: MedPAC analysis of CMS ASP pricing files and consumer price index for all urban consumers data from the Bureau of Labor Statistics and Medicare claims data for

physicians, outpatient hospitals, and suppliers.

price index for urban consumers (CPI-U) from 2005 to
2010 and has exceeded inflation since 2010. Some drugs
experienced higher ASP growth than others. For example,
over the course of the ASP payment system (from 2005 to
2017), ASPs for several high-expenditure drugs have grown
at an average annual rate of roughly 5 percent or more (i.e.,
natalizumab, abatacept, omalizumab, octreotide depot,
rituximab, bendamustine, pegfilgrastim, and trastuzumab).
In the last year (January 2016 to January 2017), 9 of the top

20 high-expenditure drugs had ASP growth of 5 percent or
more, and 4 of the products had ASP growth of 10 percent
or more.

Among products outside the top 20 highest expenditure
drugs, a number of Part B drugs experienced substantial
price increases. For products with at least $5 million in
Medicare spending in 2015, 17 products experienced an
increase in their ASP of 100 percent or more between

Report to the Congress: Medicare and the Health Care Delivery System | June 2017 45



January 2010 and January 2017.2° For example, over this
period, several products—injectable cyclophosphamide,
vitamin B-12, mitomycin, and pegloticase—had very large
ASP increases ranging from 500 percent to 1,400 percent,
and one product—edetate calcium disodium—had an ASP
increase of over 6,000 percent. A variety of factors may
contribute to price increases. For example, with some of
these products, price increases occurred when only one
manufacturer made the product, when the product changed
ownership, when a competing product experienced a
shortage, or when the product itself was in short supply
due to production problems or difficulty obtaining raw
ingredients.

A policy could be instituted to limit the amount that
Medicare’s ASP + 6 percent payment for a product can
grow over time. Such a limit would protect the Medicare
program and beneficiaries from the possibility that a
manufacturer could institute a dramatic price increase

and would generate savings for existing drugs that
experience ASP growth higher than a specified inflation
threshold. It would not, however, address the issue of high
launch prices for new products, and it might spur some
manufacturers to set higher launch prices.

Some argue that an administrative constraint on price
growth is contrary to letting market conditions and
competitive forces drive payments for Part B drugs;
however, in many instances, a competitive market does
not exist for Part B drugs. The federal government grants
temporary monopolies to pharmaceutical companies in the
form of patents as well as data and marketing “exclusivity”
for a period of time. During these periods, manufacturers
have substantial market power to set prices without the
potential for another company to enter the market and

sell the same product at a lower price. Although, in some
cases, drugs with patent protection may face competition
from other brand drugs in the same therapeutic class,

price competition between such products may be limited
because the Part B drug payment system is not structured
to facilitate competition among brand products with similar
health effects. In addition, demand for pharmaceutical
products may be relatively unresponsive to price changes
since many patients do not bear the full cost of the product
because of third-party insurance and because these
products could serve clinical needs for which alternative
treatments do not exist. Because competitive markets for
these products are often lacking, placing a constraint on
how much Medicare’s ASP + 6 percent payment rate can
increase over time would be a safeguard for the Medicare

program and beneficiaries to ensure that Medicare payment
rates for existing Part B drugs do not grow rapidly. In
addition, some contend that a limit on growth in Medicare’s
ASP + 6 percent payment rates would make payment for
Part B drugs more consistent with payment for other Part
A—covered and Part B—covered services.

At least two approaches exist for implementing an ASP
inflation limit: a manufacturer rebate and a limit on
provider payment rates. These two approaches differ

in terms of which entity bears financial risk for price
increases. Under a rebate approach, the manufacturer bears
the financial liability if the price of its drug rises higher
than an inflation benchmark. Under the payment-limit
approach, providers would bear the financial liability for
ASP growth greater than inflation. The two approaches
also differ in the administrative work required of CMS

to implement the policy. A provider payment limit would
require fewer administrative resources than a rebate
because CMS would not have to calculate and collect
rebate payments. Although both approaches have merit,
the Commission has chosen to focus on a rebate approach
because it results in the manufacturer rather than the
provider assuming financial risk for price increases.

The structure of an ASP inflation rebate would include
the following elements. A manufacturer of a Part B drug
would be required to pay Medicare a rebate if its drug’s
ASP (weighted across all NDCs for the manufacturer’s
drug) exceeded the inflation-adjusted ASP for the

billing code.?”?%2° For each unit of Medicare use of the
manufacturer’s product, the manufacturer would pay
Medicare a rebate that equals the difference between the
manufacturer’s actual ASP and the inflation-adjusted ASP
for the billing code.*

Rebates would be shared with beneficiaries by reducing
beneficiary cost sharing for drugs that triggered a rebate.
The cost-sharing amount for a drug billing code would

be reduced when the ASP increased faster than inflation
(to the level it would have been if ASP had grown at the
same rate as inflation). This cost-sharing reduction would
occur up front, with Medicare increasing its payment to
the provider to make up the difference. The Medicare
program would then receive rebates from the manufacturer
afterward and keep the full amount of the rebate. The net
result would be that the beneficiary would realize roughly
20 percent of the rebate through lower cost sharing and the
program would realize 80 percent (i.e., total rebates minus
the additional amount the program paid the provider to
make up for the reduced beneficiary cost sharing).’!
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The provider’s add-on payment (the 6 percent) would
also be based on the inflation-adjusted ASP. Under this
approach, the provider’s payment for a drug that triggers
a rebate would be 100 percent of the actual ASP plus 6
percent of the inflation-adjusted ASP. This policy would
be a safeguard to ensure that rapid price increases for a
particular product do not translate into large increases in
provider add-on payments.

A Medicare inflation rebate policy would exempt certain
Part B drugs and certain Medicare use from the rebate.
Low-cost drugs—those with an annual cost per user of less
than a specified threshold (e.g., $100)—would be exempt
from the rebate policy. With a low-cost drug, a significant
percentage increase would be of less concern because it
would constitute a relatively small price increase in dollar
terms (e.g., a 10 percent increase in ASP for a $20 drug is
$2). Excluding low-cost products from the policy would
also reduce CMS’s administrative work and target the
policy toward products for which rapid price increases
would have the largest impact.>? Large price increases have
occurred among some low-cost generic drugs, so low-cost
drugs would be exempt from the ASP inflation rebate policy
only as long as they continued to remain low cost.

Manufacturers would also be exempt from paying an
ASP inflation rebate on Medicare Part B utilization

that is already subject to an inflation discount. Under

the Medicaid rebate program and the 340B program,
manufacturers pay rebates to states and offer discounted
prices to 340B hospitals that incorporate an inflation
rebate. To ensure that manufacturers did not pay multiple
inflation discounts on the same utilization, manufacturers
would be exempt from paying a Medicare inflation rebate
on use subject to a Medicaid rebate or 340B discount. This
exemption would be similar to current policy in which
the same utilization cannot be subject to both a Medicaid
rebate and a 340B discount under those two programs.

Some stakeholders have expressed concern that an

ASP inflation limit might lead manufacturers to leave
the market because they would not be able to increase
the price of their product substantially for the portion

of their business covered by Medicare Part B, resulting
in a product shortage. This potential concern might be
most applicable to low-cost drugs where a manufacturer
might decide it is not worth it to make the product any
longer for a low price. The exemption of low-cost drugs
from the Medicare inflation rebate should alleviate such
concerns. Some stakeholders have also expressed concern
that an ASP inflation rebate might adversely affect a

manufacturer of a drug in short supply (for reasons such
as production problems, for example) if a manufacturer
wished to increase the price in conjunction with bringing
more product to market. The exemption of low-cost drugs
from the rebate policy would alleviate this concern for
those drugs. With respect to higher cost drugs that are

in short supply, policymakers could consider creating a
process to permit the Secretary to exempt such products
from the ASP inflation rebate on a case-by-case basis. In
developing an exceptions process, it would be important
to prescribe the limited circumstances under which an
exception could be granted so that the policy did not create
unintended incentives for shortages.

To operationalize an inflation rebate policy, an inflation
benchmark would need to be selected. One option is to
use the same inflation benchmark used in the Medicaid
rebate program, which is the CPI-U. Other benchmarks
could also be evaluated. There are several inflation
benchmarks related to drugs (e.g., consumer price index
for prescription drugs and producer price index for
pharmaceutical preparations); however, these indexes
largely capture trends in drug prices established by
manufacturers, so it would undermine the policy objective
to use them to limit ASP growth. Another option would
be to use a producer price index for wholesale distribution
of nondrug medical supplies, with smoothing to address
volatility that may be present with this type of index.

In choosing a benchmark, one principle that could be
considered is that the inflation benchmark for Part B drug
manufacturers be no greater than the typical payment
updates received by other providers in the Medicare
program, particularly physicians and hospitals that
purchase these drugs.

Reduced spending from an inflation limit would likely
come mostly from existing products, while manufacturers
of new products that launched after the policy was
implemented might respond by increasing their launch
prices to partly or fully offset the inflation-limit policy
affecting their products. The extent to which manufacturers
of new products would be able to fully offset the inflation
limit for their products by setting a higher launch price
would depend on competitive dynamics. For example, a
new breakthrough product might be able to increase its
launch price with minimal constraints. In contrast, the
manufacturer of a drug with available alternatives might
take into account how its launch price would be viewed
relative to competitor products already on the market and
might be less inclined to raise the launch price to fully
offset the inflation limit policy.
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Consolidated billing codes for a reference
biologic and its associated biosimilars

To spur price competition and pay similar rates for similar
products, the Commission supports giving the Secretary
the authority to create consolidated billing codes that
would assign a reference biologic and its biosimilars to
the same billing code. Elements of such a policy would
include using the FDA’s approval process for biosimilars
established by the Biologic and Price Competition and
Innovation Act of 2009 to determine what products to
group together. The Commission is also interested in the
use of broader consolidated billing to spur competition
among products with similar health effects.

Within the current ASP payment system, competition

is maximized when products that result in similar

health effects are assigned to the same billing code—a
consolidated billing code—and paid according to the
volume-weighted ASP of all products assigned to the code.
The current ASP payment system assigns consolidated
billing codes to:

e generic drugs along with their associated brand
drug. Because of the single billing code and the low
research and development costs for generic drugs,
Medicare payment rates for drugs that become generic
generally decline substantially over time (Medicare
Payment Advisory Commission 2010).

» all biosimilar products associated with a given
reference biologic. However, unlike generic drugs,
biosimilars are not assigned the same code as the
reference biologic.

The current ASP payment system does not spur price
competition between the reference biologic and its
associated biosimilars because the reference product

is assigned to one billing code and its biosimilars are
assigned to a different billing code. CMS has stated its
lack of statutory authority to group the reference biologic
and its biosimilars in a single billing code (Centers for
Medicare & Medicaid Services 2015). Likewise, the
structure of the ASP payment system—with most single-
source drugs and most biologics (excluding biosimilars)
each being paid under its own ASP rate under separate
billing codes—does not promote price competition among
products with similar health effects.

The Commission has held that Medicare should pay
similar rates for similar care. With respect to the reference
biologic and its biosimilars, this principle warrants that

Medicare use a consolidated billing code when paying

for these products. The pricing behavior exhibited by the
manufacturers of currently available reference biologics
and biosimilar products—the ASPs for the two currently
available reference biologics have increased despite the
availability of their biosimilars, and Medicare’s initial
payment rate for one of the biosimilars was higher than the
reference biologic’s rate—suggests consolidated billing
codes would spur price competition among these products.

Beyond grouping a reference biologic with its biosimilars,
the Commission is interested in the use of broader
consolidated billing within the current ASP payment system
to maximize competition among products with similar
health effects. The text box (pp. 54-55) provides two case
studies demonstrating greater competition when Medicare
has assigned drugs with similar health effects to a single
billing code compared with payment for these drugs when
each was under its own separate billing code. Some issues
associated with using such a policy more broadly for groups
of drugs with similar health effects and groups of biologics
with similar health effects are discussed in the text box (pp.
50-52). We encourage the Secretary to conduct research
that examines the potential for these broader groupings of
Part B products with similar health effects.

Creating consolidated billing codes that group a
reference biologic with its biosimilars

Under this policy, the Secretary would have the authority
to assign a common billing code to group a reference
biologic and its biosimilars, resulting in a single rate
paid for all products billed under that code. By contrast,
under current ASP policy, the reference biologic has

its own billing code and is paid 106 percent of its own
ASP. All biosimilar products associated with a particular
reference product are grouped together in a single billing
code (separate from the reference biologic) and receive
a payment equal to 100 percent of the weighted average
ASPs for the biosimilar products plus a constant dollar
add-on equal to 6 percent of the reference product’s
ASP.33’34

Grouping the reference biologic and its biosimilars
together under one billing code and paying all of them
the same rate would be expected to generate greater
price competition than using two separate codes for
these products. Reference biologics receive patent
protection and 12 years of exclusivity before a biosimilar
can enter the market, during which time the reference
biologic faces little price competition. Once the patent
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TABLE

2-4 Use of Zarxio, the biosimilar for Neupogen, has increased since its launch
Share of total spending Share of total units
Total
Medicare Neupogen Total units Neupogen
ayments (reference Zarxio furnished (reference Zarxio
(in millions) biologic) (biosimilar) (in millions) biologic) (biosimilar)

2014

ql $36.0 100% N/A 37.3 100% N/A

q2 38.0 100 N/A 38.9 100 N/A

g3 36.8 100 N/A 37.7 100 N/A

q4 33.9 100 N/A 35.0 100 N/A
2015

ql 32.3 100 N/A 33.2 100 N/A

q2 33.4 100 N/A 34.5 100 N/A

93 32.3 99.9 0.1% 33.0 99.9 0.1%

q4 30.7 97.3 2.7 31.5 97.2 2.8
2016

ql 30.1 89.5 10.5 30.8 89.1 10.9

92 30.7 76.7 23.3 31.4 76.0 24.0

q3* 29.0 68.4 31.6 31.0 65.4 34.6

Note:  N/A (not available). “Total Medicare payments” includes beneficiary cost sharing and deductibles.
*Spending and utilization for the third quarter of 2016 is preliminary based on Medicare claims available week 9 of 2017.

Source: Acumen analysis of 100 percent Medicare claims data for physicians, suppliers, and outpatient hospitals.

and exclusivity periods elapse, competitive biosimilar
manufacturers are able to enter the market and produce
a similar product at lower development cost compared
with the reference biologic. Under a single payment
rate, the reference product and its biosimilars would all
face the same incentive to compete based on price and
quality and generate the best price for beneficiaries (who
are liable for 20 percent cost sharing for Part B drugs)
and taxpayers. The effect of including the reference
product and biosimilars under a single billing code was
considered by the Congressional Budget Office in 2008
when it estimated that an abbreviated approval process for
biosimilars would generate more savings if the reference
product and biosimilars were assigned to the same
Medicare Part B billing code rather than assigning each
product a separate billing code (Congressional Budget
Office 2008).

Since 2015, manufacturers have launched two biosimilars
in the United States. The first biosimilar is Zarxio
(filgrastim-bflm), a granulocyte-colony stimulating factor
used to manage certain side effects of chemotherapy,

including infection and neutropenic (low white blood cell)
fevers. It was launched in September 2015 after the FDA
approved it in March 2015 for all of the indications (at that
time) of its reference biologic, Neupogen (filgrastim).>
Table 2-4 shows that since its launch, use of Zarxio among
Medicare beneficiaries has increased. As a share of total
units furnished, use of Zarxio increased between the fourth
quarter of 2015 and the third quarter of 2016 from about 3
percent to nearly 35 percent.*®

The second biosimilar is Inflectra (infliximab-dyyb),

a targeted immune modulator used to treat certain
autoimmune diseases including rheumatoid arthritis.
Inflectra was launched in the United States in late
November 2016 after the FDA approved it in April
2016 for all of the indications of its reference biologic,
Remicade (infliximab). Medicare claims data are not
yet available to quantify Medicare beneficiaries’ use of
Inflectra.

Price competition under a consolidated billing code
would likely increase as the number of available
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Creating consolidated billing codes for single-source products with

similar health effects

biologic and its biosimilars) for single-

source products (i.e., single-source drugs and
reference biologics) with similar health effects could
improve competition and thus achieve lower prices
for Part B products. Because Medicare pays for each
of these products under its own billing code based
on its own average sales price (ASP), there is less
pressure for price competition among these products.
According to researchers, competition between two
or more brand-name manufacturers marketing drugs
in the same class does not usually result in substantial
price reductions (Kesselheim et al. 2016). Like the
combined billing code for a reference biologic and its
biosimilars, combining single-source products under a
single payment code essentially would set the payment
amount based on the volume-weighted ASP for all
products included in the single payment code.?’

B roader consolidated billing (beyond a reference

Presented below are examples of groups of competing
products, with each product paid under a separate billing
code based on its separate ASP. Five of the products
listed below are among the top 10 Part B drugs as

measured by total 2015 expenditures (Table 2-1, p. 38).

For each group, we have highlighted the three leading
products as measured by total 2015 Part B expenditures
and the changes in each product’s ASP during the most
recent five-year period for which data are available
(April 2012 through April 2017). The ASPs for nearly
all of the products listed below have either remained the
same or increased during this five-year period.

*  Erythropoiesis-stimulating agents (ESAs) are
biologics used to stimulate production of red blood
cells. In 2015, Part B spending for these products
totaled nearly $600 million. The products in this
group include epoetin alfa (Procrit/Epogen) and
darbepoetin alfa (Aranesp). Between April 2012
and April 2017 (the most recent five-year period
data are available), the ASPs for Procrit/Epogen
and Aranesp increased at an average annual rate of
6.9 percent and 3.4 percent, respectively. In 2015,
mean annual payment per beneficiary for Procrit/
Epogen and Aranesp was $3,200 and $4,800,

respectively. The launch of a new single-source
ESA, epoetin beta (Mircera), in 2015 has resulted
in increased competition and shifts in the use

of ESAs covered under the dialysis prospective
payment system.>

Anti-vascular endothelial growth factor (anti-
VEGF) agents are biologics used to treat wet age-
related macular degeneration and certain other
eye conditions. In 2015, Part B spending for these
products totaled nearly $3 billion. The products
in this group include ranibizumab (Lucentis) and
aflibercept (Eyelea). Price competition between
Lucentis and Eyelea has been very limited:
Between April 2012 (when ASP data became
available for Eyelea) and April 2017, Eyelea’s
ASP has remained essentially unchanged (from
$980.50 per unit to $980.14 per unit, respectively)
while Lucentis’s ASP has declined modestly (1.3
percent per year). In 2015, mean annual payment
per beneficiary for Lucentis and Eyelea was $9,500
and $10,000, respectively.

Targeted immune modulators are biologics

used to treat immunologic diseases including
rheumatoid arthritis, Crohn’s disease, and certain
other conditions. In 2015, Part B spending for
these products totaled $2.5 billion. Products in
this group include infliximab (Remicade) and its
biosimilar (Inflectra), abatacept (Orencia), and
rituximab (Rituxan). Between April 2012 and
April 2017, the ASPs for Rituxan, Remicade, and
Orencia increased by 5.0 percent, 6.1 percent, and
16.7 percent per year, respectively. In 2015, mean
annual payment per beneficiary for these three
products ranged from $21,200 to $22,800.

Leukocyte growth factors (LGFs) are biologics that
stimulate the proliferation and differentiation of
normal white blood cells. In 2015, Part B spending
for these products totaled $1.4 billion. The products
in this group include filgrastim (Neupogen) and

its biosimilar (Zarxio), pegfilgrastim (Neulasta),
and tbo-filgrastim (Granix). Between April 2012
and April 2017, the ASPs for filgrastim and

(continued next page)
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Creating consolidated billing codes for single-source products with

similar health effects (cont.)

pegfilgrastim (the LGFs that have been available
since 2012) increased at an average annual rate of
3.0 percent and 8.4 percent, respectively. In 2015,
mean annual payment per beneficiary for Granix,
Neupogen, and Neulasta was $2,000, $3,000, and
$12,800, respectively.

*  Immune globulins are for the treatment of
primary humoral immunodeficiency, idiopathic
thrombocytopenic purpura, and chronic
inflammatory demyelinating polyneuropathy. In
2015, Part B spending for these products totaled
$1.3 billion. The products in this group include
Gamunex-C/Gammaked, Gammagard liquid
injection, and IVIG Privigen. Between April
2012 and April 2017, the ASP for Gamunex-C/
Gammaked decreased by 2.0 percent per year,
while the ASPs for the remaining products
increased by 0.1 percent and 2.1 percent,
respectively. In 2015, mean annual payment per
beneficiary for these products ranged from $20,200
to $26,000.

Among the products that are not in the group of the
Part B highest expenditure products are additional
examples of products that are competitors and are
each paid under separate billing codes based on their
separate ASPs:

* Luteinizing hormone-releasing hormone agonists
for prostate cancer. In 2015, Part B spending for
these products totaled $302 million. The products
in this group include luprolide acetate suspension
(Lupron), goserelin acetate implant (Zoladex), and
triptorelin pamoate (Trelstar). Between April 2012
and April 2017, the ASPs for each of these products
increased, ranging from 0.1 percent per year for
Lupron to 15.1 percent per year for Zoladex. In
2015, mean annual payment per beneficiary for
these three products ranged from $1,300 to $2,000.

*  Viscosupplements in which hyaluronate is used
to treat osteoarthritis of the knee. In 2015,
Part B spending for these products totaled about

$405 million. The products in this group include

a high-molecular-weight form of hyaluronic

acid (Orthovisc), hylan G-F-20 (Synvisc and
Synvisc One), and sodium hyaluronate (which is a
combined billing code for the brand-name products
Hyalgan and Supartz). Between April 2012 and
April 2017, the ASP for Synvisc/Synvisc One
increased by 0.3 percent per year while the ASPs
for Hyalgan/Supartz and Orthovisc decreased by
0.5 percent and 1.6 percent per year, respectively.
In 2015, mean annual payment per beneficiary for
these three products ranged from $500 to $900.

¢ Botulinum toxins, which are used in the treatment
of various focal muscle spastic disorders and
excessive muscle contractions, such as dystonias,
spasms, and twitches. In 2015, Part B spending
totaled $278 million. Products in this group include
onabotulinumtoxinA (Botox), rimabotulinumtoxinB
(Myobloc), and incobotulinumtoxinA (Xeomin).
Between April 2012 and April 2017, the ASP of
Botox, which accounted for most of the spending
for botulinum toxins (93 percent), increased by 1.6
percent per year. In 2015, mean annual payment per
beneficiary for these three products ranged from
$1,600 to $2,100.

In 2015, Medicare spending for all the products in
the above-listed eight therapeutic groups totaled $9.5
billion. In addition to the groups of products listed
above, there are other examples of groups to consider
under a broader consolidated billing code policy.

An issue to be considered regarding broader
consolidated billing (beyond a reference biologic and
its biosimilars) is what criteria CMS would use to
determine when products should be grouped together
and when they should retain their separate billing
codes. For example, it could consider the potential
effects on access to care, program spending, and future
research on drugs in the category. CMS would also
need to develop a process to identify groups of products
that achieve comparable clinical outcomes. Some

(continued next page)




Creating consolidated billing codes for single-source products with

similar health effects (cont.)

stakeholders have raised concerns about the feasibility
of Medicare defining groups of drugs and groups of
biologics with similar health effects.

To address this concern, CMS could solicit input from
clinical experts and a wide range of stakeholders,
including beneficiaries and the public. As part of this
process, CMS could seek a technology assessment
from groups with clinical expertise, including the Drug
Effectiveness Review Project at the Pacific Northwest
Evidence-based Practice Center and the Agency

for Healthcare Research and Quality’s (AHRQ’s)
Technology Assessment Program. For example, AHRQ
sponsored a 2015 technology assessment that reviewed
evidence on the effectiveness of hyaluronic acid in

the treatment of joint disease of the knee (Agency for

Healthcare Research and Quality 2015). CMS could
also seek input from pharmacy benefit managers,
commercial health plans, and other such entities that
have grouped therapeutically similar single-source drugs
and therapeutically similar single-source biologics to
develop their coverage and payment policies (Aetna
2017, CVS Health 2016). Once the Part B Drug Value
Program (DVP) (a voluntary, market-based alternative
to the ASP payment system for physicians and hospital
outpatient departments) is in place, CMS could also
seek guidance from DVP contractors. Any process for
seeking clinical expertise and stakeholder input would
need to be carefully designed to avoid conflicts of
interest, give the public adequate notice and opportunity
for comment, and allow for decisions to be reconsidered
as clinical evidence evolves. B

biosimilars associated with a reference biologic increased.
As of October 2016, the FDA had reviewed at least

one biosimilar application for a second biosimilar for
Remicade and a second biosimilar for Neupogen (Truven
Health Analytics 2016).4°

Under separate codes, price competition between
a reference biologic and its biosimilar is not
maximized

Two examples of the pricing behavior exhibited by the
manufacturers of currently available reference biologics
and biosimilar products (biosimilars Zarxio and Inflectra
and their respective reference biologics Neupogen and
Remicade) suggest that putting the reference biologic and
its biosimilars in the same billing code would generate
even more price competition than under the current policy
of assigning each product a separate billing code. The
ASPs for both reference biologics have increased despite
the availability of their biosimilars, and Medicare’s initial
payment rate for one of the biosimilars was higher than the
reference biologic’s rate:

*  Since the launch of its biosimilar Zarxio, the ASP
for the reference biologic Neupogen has modestly
increased, despite price reductions for Zarxio.

*  During the two calendar quarters since its launch, the
WAC-based payment rate for the biosimilar Inflectra

has been higher than the payment rate for its reference
biologic Remicade. During this period, the payment
rate of the reference biologic increased.

Since its launch, biosimilar Zarxio’s payment rate has
been lower than that of its reference biologic, Neupogen.
Initially, in October 2015, Zarxio’s payment rate was 3
percent lower than Neupogen’s rate. By April 2017 (the
most recent ASP data available), Zarxio’s payment rate
was 25 percent lower than Neupogen’s rate. During this
period, Zarxio’s payment rate declined by 22 percent
while Neupogen’s payment rate increased by 1 percent
(Figure 2-3).

In contrast, biosimilar Inflectra’s initial payment rates
during the first two calendar quarters of 2017 were higher
than the ASP rate of its reference biologic, Remicade, by
22.0 percent and 17.2 percent, respectively (Table 2-5).
During this period, Remicade’s ASP increased by 4.1
percent. If Inflectra and Remicade were in a consolidated
billing code in the first two quarters of 2017, Medicare
would have paid for both products based solely on
Remicade’s ASP-based rate, which would have reduced
the payment rate for Inflectra by 18.0 percent and 14.7
percent, respectively. That is, under a consolidated billing
code policy, Medicare’s payment rate would be based
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solely on ASP data (not on WAC data). In contrast, under quarters to allow time for manufacturers to report sales

current policy, the initial payment rate for the biosimilar data and CMS to calculate an ASP.

Inflectra, like other new products assigned to a new o ) )

billing code, is based on its WAC because ASP data for Although biosimilars offer potential savings from the
new products are not available for nearly three calendar reference product’s price, the amount of savings is

Medicare’s payment rate for the biosimilar Inflectra is greater than its
reference biologic, Remicade, and the payment rate for Remicade continues to grow

Medicare’s payment rate per unit

2010 2012 2015 2017 2017

ql ql ql ql q2
Remicade (reference biologic) $58.66 $62.68 $74.11 $82.22 $85.59
Inflectra (biosimilar) N/A N/A N/A 100.31 100.31

Note: g (quarter), N/A (not available). Inflectra was launched in the United States in November 2016. The first two calendar quarters of Inflectra’s payment were based
on wholesale acquisition cost plus é percent. Remicade’s payment was based on average sales price (ASP) plus 6 percent for the period indicated.

Source: CMS’s ASP quarterly pricing files, 2010-2017.
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Case studies of Medicare promoting competition by assigning drugs to a single

billing code

ecause most products have their own billing
B code, the structure of the average sales price

(ASP) payment system does not promote
the strongest price competition among single-source
products for which there are therapeutic alternatives.
The following two case studies show that when
Medicare assigned products to the same billing code,
more price competition was generated among products
than when each product was assigned to its own billing
code.

Case Study 1: Competition between drugs with
similar health effects when paid for under a
single billing code

Between July 1, 2007, and March 31, 2008, CMS
established a single—that is, a consolidated—
payment code for levalbuterol, a single-source drug,
and albuterol, a multiple-source drug with generic
versions. Between January 2005 and January 2007,
preceding the establishment of the new code, the ASP
for the single-source drug (levalbuterol) increased by 4
percent per year, while the ASP for the multiple-source

drug (albuterol) remained flat (Table 2-6). Under the
consolidated billing code, Medicare’s payment rate
declined from $0.53 per unit (third quarter 2007 ASP
plus 6 percent) to $0.44 per unit (first quarter 2008 ASP
plus 6 percent).*! The Medicare, Medicaid, and SCHIP
Extension Act of 2007 reestablished separate codes for
these products starting in the second quarter of 2008
and calculated each product’s payment rate based on the
lower of (1) the volume-weighted average of 106 percent
of the ASP for both drugs or (2) the payment rate based
on 106 percent of the ASP for the specific drug.

The coding changes resulted in shifts in Medicare
utilization for both products. According to the Office of
Inspector General, when each product was billed under
its own code between January 2005 and June 30, 2007,
use of albuterol (the less costly product) decreased
while use of levalbuterol increased (Office of Inspector
General 2009). By contrast, when both products were
billed under the same code between the July 2007 and
March 2008 dates, use shifted from levalbuterol (the
more costly product) to albuterol (Office of Inspector
General 2009).*?

(continued next page)

TABLE
2-6 Payment for two drugs using a consolidated billing code
2005 2006 2007 2008 2009
ql ql ql q2 q3 q4 ql q2 q3 q4 ql
Combined
payment code $0.53  $0.42 $0.44
Separate
payment code
Albuterol $0.07  $0.06 $0.07  $0.08 $0.04  $0.04 $0.04 $0.04
Levalbuterol ~ $1.28 $1.34 $1.39  $1.54 $0.28  $0.17 $0.21 $0.24

Note: g (quarter). Albuterol is unit dose, 1 milligram. Levalbuterol is unit dose, 0.5 milligram. Between the first quarter of 2005 and the second quarter of 2007,
Medicare payment was based on average sales price (ASP) plus 6 percent for each drug. Between the third quarter of 2007 and the first quarter of
2008, payment for the consolidated billing code that included albuterol and levalbuterol was based on the volume-weighted average 106 percent ASP for
both drugs. Beginning in the second quarter of 2008, payment for each drug was based on the lower of (1) the volume-weighted average of 106 percent

of the ASP for both drugs or (2) the payment rate based on ASP plus 6 percent for the specific drug.

Source: CMS's ASP quarterly pricing files, 2005-2009.
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Case studies of Medicare promoting competition by assigning drugs to a single

billing code (cont.)

Case Study 2: Competition between drugs with
similar health effects when paid for under a
prospective payment system

Price competition increased between two vitamin D
drugs that were previously paid separately when they
were paid for under a payment bundle (with a single
payment rate assigned to the bundle). Since 2011,
Medicare has paid for outpatient dialysis services under
a prospective payment system (PPS) that is based on a
bundle of services that includes certain dialysis drugs
that were previously paid separately. Since the start of

the dialysis PPS, the ASPs for the two leading vitamin D
agents each declined between January 2012 and January
2017 by 13 percent per year (Figure 2-4). In contrast,
between January 2005 and January 2010, the ASP for
both products fluctuated, but overall changed moderately
(average annual change of 2 percent to 3 percent over
the period). In addition, between 2010 and 2014,

per treatment use of the more costly vitamin D drug
(paricalcitol) declined while per treatment use of the less
costly product (doxercalciferol) increased (Medicare
Payment Advisory Commission 2016b).** m

Price competition increased for vitamin D agents after

Medicare implemented dialysis PPS in 2011
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Source: Commission analysis of CMS's ASP pricing files, 2005-2017.

PPS (prospective payment system), ASP (average sales price). CMS implemented the dialysis PPS, which bundled dialysis drugs that were previously
separately billable, in January 2011. The vertical line represents drug pricing at the start of the PPS after accounting for a two-quarter ASP reporting lag
(i.e., ASPs for the third quarter of 2011 reflect pricing at the start of the PPS in January 2011).

lessened by the substantial price growth that occurs for
the reference product in the years before biosimilar entry.
During the five-year period before its biosimilar became
available, the cumulative price growth for Neupogen

(Figure 2-3, p. 53) and Remicade (Table 2-5, p. 53)
was 28.4 percent and 26.1 percent, respectively. While
biosimilar Zarxio’s payment rate has been discounted
relative to Neupogen’s rate, the biosimilar’s initial




payment rate was greater than the average price for its
reference biologic in 2013.

Implementation issues

There are several issues to consider when implementing
consolidated billing codes. One issue is how CMS would
determine when products should be grouped together
and when they should retain their separate billing codes.
For reference biologics and their biosimilars, the FDA’s
determination that the products are biosimilars would
serve as a basis for CMS’s decision to consolidate these
products.*#

Another key issue is how CMS would set a single payment
rate for the reference biologic and its biosimilars that are
all assigned to a single payment code. The agency could
base its payment according to the volume-weighted ASP
of the products assigned to the code. CMS currently uses
such an approach when determining the payment rate

for generic drugs and their associated brand drug and all
biosimilar products associated with, but not grouped with,
a given reference biologic.*®

Under a consolidated billing code policy, a third issue
concerns beneficiary access to a particular product for
clinical reasons. Under such a policy, the clinician would
continue to have the choice to prescribe the product most
appropriate for the patient, with Medicare’s payment based
on the volume-weighted ASP of all products assigned

to the code (or some alternative). The Congress could
consider allowing the Secretary to provide a very limited
payment exception process under which Medicare would
reimburse the provider based on the ASP of the higher
priced product if the clinician provided justification that
the product was medically necessary, such as instances

for which there has been documented clinical failure of a
particular product. A payment exception process addresses
the concern that beneficiary access under a consolidated
billing policy could be harmed if some providers were
unwilling to supply the higher cost product to a beneficiary
for whom the product was a medical necessity.*” Providers
could submit medical justification to the 12 regional
Medicare administrative contractors (MACs), and the
exception process could be coupled with Medicare’s
existing appeals process that gives beneficiaries, providers,
or their representatives the right to appeal the MACs’
coverage and payment decisions.

However, unless carefully designed, a payment exception
process could create incentives for the use of higher priced
products when the beneficiary’s clinical circumstance does

not support an exception. Since the add-on of a higher
priced product generates more revenue for the provider
than the add-on of a lower priced product, selection of

the higher priced product could generate more profit,
depending on the provider’s acquisition costs for the two
products. In addition, direct-to-consumer advertisements
could affect provider prescribing (American Medical
Association 2015) as well as the promotions (e.g., speaker
and consulting fees) offered by some pharmaceutical
manufacturers to providers (Fleischman et al. 2016). To
minimize such unintended effects, the clinician’s payment
from Medicare when an exception is granted could be

set at the higher cost product’s ASP without an add-on
payment (i.e., 100 percent of ASP). The Medicare program
would pay the provider 80 percent of the ASP of the
exception (higher cost) product that was furnished, and
the beneficiary would pay the provider 20 percent of the
exception (higher cost) product’s ASP.

Some stakeholders see advantages to using consolidated
billing codes while others see drawbacks. While some
industry stakeholders acknowledge that a consolidated
billing code policy would result in lower drug prices in the
short term, they argue that the subsequent lower prices for
the products paid under the policy would reduce the profit
potential and return on investment for new products, which
would result in the loss of investment capital from venture
capitalists (Burich 2016). According to the industry’s
assumptions, the loss of investment capital would, in

turn, decrease the number of manufacturers choosing to
enter (or remain in) the biosimilar market, which would
decrease the uptake of biosimilars. Ultimately, critics
contend, there would be fewer products available, thus
leading to less competition and higher prices.

Available objective, transparent data are insufficient
regarding the research and development costs of new
drugs, biologics, and biosimilars. Given the large market
for Part B drugs, it could be argued that development

of drugs and biologics is likely to continue, even in the
presence of a consolidated billing code policy. With the
enormous market that biologics command—in 2015, 8
of the top 10 Part B products ranked by spending were
biologics (Table 2-1, p. 38)—biosimilar manufacturers
have the opportunity for substantial revenue gains,

even with the expected biosimilar discounts that studies
estimate range from 10 percent to 50 percent of reference
biologics (Mulcahy et al. 2014). In addition, some might
argue that biosimilars are in the strongest competitive
position with the reference biologic when they are in the
same billing code and can compete directly on price. In
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Europe, the biosimilar market has grown (with, in some
instances, multiple biosimilars in a given therapeutic
class) even with the downward pressure on prices. As of
March 2017, there are 28 biosimilars available in Europe
(European Medicines Agency 2017).

With fewer biosimilars, critics also contend that clinicians
would be less likely to prescribe biosimilars because the
marketing outreach and education efforts would focus
more on the reference biologic than on the available
biosimilars. However, assigning all products to the same
code would give clinicians the incentive to select the lower
cost product when clinically appropriate.

An additional concern is that combined billing codes
could have an adverse impact on beneficiary access. Some
assert that if a beneficiary needed a particular product paid
under a combined billing code and that product were more
expensive than the code’s other products, the clinician
would be unwilling to supply the drug to the beneficiary.
While a combined billing code would create incentives to
use the lower priced products, the clinician would continue
to have the choice to select the product most appropriate
for the patient. The payment rate for products paid under

a combined billing code currently is based on the volume-
weighted average ASP for all the products, not the ASP

of the lowest cost product. Under this methodology, the
rate paid for a combined code’s lower priced products
would be higher than if they were paid under separate
codes. Thus, clinicians would earn more net revenue than
they otherwise would on lower cost products, and that
additional revenue could help offset the cost of a higher
priced product if needed by a particular patient.*® A
payment exception process might also mitigate any risk of
beneficiaries’ access being adversely affected.

Some stakeholders are concerned that the use of
consolidated billing codes would not permit researchers
to conduct safety analyses of Medicare claims data that
track a specific product given to a particular beneficiary.
The Commission previously stated that if the Secretary
concludes that Medicare claims data identifying specific
products (i.e., the reference biologic and its biosimilars)
could be helpful in supplementing safety analyses such
as the FDA’s Sentinel System, we believe CMS could
develop a way to distinguish these products on claims,
such as reporting this information using modifiers
(Medicare Payment Advisory Commission 2015a).

Some researchers contend that access to care and the
affordability of care should be considered when evaluating

drug pricing proposals and other policy changes (e.g.,
patent laws) on biomedical innovation. Some have
reported that high drug prices adversely affect access to
care when patients forgo treatment or are less adherent

to a treatment regimen because of high prices (Bach
2015, Walker 2015). Kapczynski and Kesselheim (2016)
contend that policies that lower drug prices would improve
patient access to care and that the net gains to population
health would dwarf possible risks to pharmaceutical
innovation. For example, in some European countries,
there has been a large volume increase as lower prices for
biosimilars (and, in some cases, lower prices for reference
products) made the therapies more affordable (IMS
Institute for Healthcare Informatics 2016). Nichols (2015)
acknowledges the importance of striking the right balance
between encouraging innovation—by granting temporary
monopoly pricing power—and ensuring affordability by
encouraging postmonopoly competition. This researcher
goes on to contend that “the [drug] cost problem is
sufficiently serious and escalating that it is impossible

to believe that we are being well served by the current
configuration of innovation encouraging policies and
actual pricing choices that specialty drug manufacturers
are making” (Nichols 2015).

Developing a market-based alternative to
the ASP payment system

The Commission supports the development of a voluntary,
market-based alternative to the ASP payment system,
calling it the Part B Drug Value Program (DVP). The
purpose of such a program would be to obtain lower prices
for Part B drugs by using private vendors to negotiate
with manufacturers and improve incentives for providers
furnishing Part B drugs by making providers accountable
for cost and quality through shared savings opportunities.
Key elements of this program include its structure, a
shared savings component, tools to increase vendors’
negotiating leverage (e.g., a formulary and, in certain
circumstances, binding arbitration), and a reduction of the
add-on in the ASP system.

The DVP would be informed in part by lessons learned
from Medicare’s experience with the competitive
acquisition program (CAP) for Part B drugs. The CAP
operated from June 2006 to December 2008. The goal
was to remove physicians from the business of buying and
billing for drugs and eliminate any financial incentives

for prescribing drugs. Under the program, Medicare paid
a vendor to supply Part B drugs to physicians who chose
to enroll in the program instead of paying the physicians
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directly for the drugs they administered. As discussed in
our June 2016 report, the CAP was viewed as unsuccessful
largely because physician enrollment was low, the vendor
had little leverage to negotiate discounts, and Medicare
paid the vendor more than ASP + 6 percent for the drugs
(Medicare Payment Advisory Commission 2016a).
Although the CAP program faced challenges, the concept
underlying the program—to create a voluntary alternative
to the ASP system using private vendors to negotiate
favorable prices and eliminate financial incentives for
physicians to prescribe Part B drugs—still has appeal.

The DVP would be designed differently from the CAP

to address several issues encountered with the latter
program. CAP vendors had little leverage to negotiate
discounts with manufacturers because they were required
to offer all single-source drugs and biologics. By contrast,
DVP vendors would be permitted to use tools (such

as a formulary and, in certain circumstances, binding
arbitration) to give them greater negotiating leverage

with manufacturers. The CAP was also hindered by low
physician enrollment; many physicians perceived the
process of obtaining drugs directly from CAP vendors as
burdensome. Under the DVP, vendors would negotiate
prices for Part B drugs, but, unlike the CAP, DVP vendors
would not ship product to providers. Providers enrolled in
the DVP would continue to buy drugs in the marketplace
but at the DVP-negotiated price, and Medicare would
reimburse those providers at the same negotiated price. To
encourage enrollment in the DVP, providers would also
have shared savings opportunities through the DVP while
the ASP add-on would be reduced gradually in the ASP
system. Savings achieved through the DVP would also be
shared with beneficiaries through lower cost sharing and
with DVP vendors and Medicare.

A DVP would have the following features:

* voluntary enrollment for physicians and hospital
outpatient departments;

* gradual reduction of the ASP add-on in the ASP
system to encourage DVP enrollment;

* asmall number of DVP vendors, with providers
choosing one vendor;

* prices negotiated by DVP vendors (with DVP prices
not released publicly);

e drugs purchased by participating providers in the
marketplace at the DVP-negotiated price;

e Medicare drug payment to providers at the DVP-
negotiated price (with continued payment for drug
administration services under the physician fee
schedule or outpatient prospective payment system
(OPPYS));

* shared savings opportunities for providers;

* lower beneficiary cost sharing resulting from lower
DVP-negotiated prices;

e an administrative fee paid to vendors by Medicare;
* shared savings opportunities for vendors;

* authority for vendors to use a formulary and other
management tools such as step therapy and prior
authorization;

e an exceptions and appeals process available to
providers and beneficiaries if there is a clinical need
for an off-formulary drug;

e alimit on DVP-negotiated prices to no more than 100
percent of ASP;

*  binding arbitration available within the DVP as
a tool to facilitate vendor and manufacturer price
negotiations for high-priced drugs without close
substitutes;

» exclusion of DVP prices from ASP calculations; and

* phasing-in of DVP beginning with a subset of drug
classes.

Providers’ enrollment in DVP would be voluntary

Each year, physicians and hospitals would have the choice
of whether to enroll in the DVP or remain in the ASP
system. Providers could not choose which system to enroll
in on a drug-by-drug basis. Providers would either choose
to participate in the DVP for all drug classes covered by
the DVP or remain in the buy-and-bill system for all of
those drug classes.

DVP enrollment would be encouraged by reducing
ASP add-on in current ASP system

One of the challenges with the original CAP was that few
physicians enrolled. The current 6 percent add-on in the ASP
system could make that system more attractive to providers
than the DVP. To encourage enrollment in the DVP, the
percentage add-on in the ASP system would be reduced and
timed to coincide with the target date for starting the DVP.
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The reduction of the ASP add-on would begin on that target
date, regardless of the DVP’s status, to create pressure for
the DVP’s development and implementation.

Some stakeholders contend that a reduction of the ASP
add-on would accelerate the trend toward hospitals’
acquisition of physician practices in specialties like
oncology. A number of reasons have been cited for
physicians’ interest in selling to hospitals and hospitals’
interest in acquiring physician practices (including
availability of 340B discounts, increasing practice costs
and reimbursement pressures, site-of-service payment
differences, movement toward more integrated models

of care, and physician interest in employment rather

than ownership). These reasons are both financial and
nonfinancial, and the significance of each reason varies
across physicians and hospitals. While a reduction of the
ASP add-on would be expected to make the ASP system
less attractive to some physicians, the DVP would offer
physicians an alternative to the ASP system. The DVP
removes financial pressure related to drug purchasing and
offers physicians new shared savings opportunities, which
may encourage physicians to remain independent.

The DVP would include only a small number of
vendors, with each provider selecting one vendor

It would be desirable for there to be a small number of
national DVP vendors, which would give providers some
choice of which vendor to work with while consolidating
volume among a small number of vendors to gain greater
negotiating leverage. Requiring each participating
provider to select one vendor would give the vendor
certainty about the size of the population it is negotiating
for and make it possible for vendors to use management
tools like a formulary.

Providers enrolled in the DVP would purchase
drugs in the marketplace at DVP-negotiated price
A DVP vendor’s role would be to negotiate prices with
manufacturers and make those prices available to providers
through a network of distributors and wholesalers (as well
as through direct sales from manufacturers in cases where
manufacturers use that distribution model). DVP vendors
would not ship product to beneficiaries. Instead, providers
would order drugs from distributors or wholesalers at

the vendor-negotiated price for Medicare fee-for-service
(FFS) beneficiaries. Since providers would not know
exactly how much of the volume they were ordering
would be administered to Medicare FFS beneficiaries,
providers could use electronic accounting software to
track the amount of product administered to Medicare

FES beneficiaries. A retroactive reconciliation process
could then occur between the provider and distributor or
wholesaler after the drugs are administered to confirm

the quantity supplied to Medicare FFS beneficiaries and
ensure that the price charged for those units was the DVP-
negotiated price. The advantage of this approach is that
providers would order drugs in the marketplace largely as
they do now, without needing to acquire separate inventory
for Medicare FFS beneficiaries through a separate entity
or to stock their inventory for Medicare FFS beneficiaries
separately from product for other patients.

Medicare would pay providers for drugs at the
DVP-negotiated price

Providers participating in the DVP would submit a

claim to Medicare for Part B drugs administered to
beneficiaries, and the Medicare payment rate would be
set at the DVP-negotiated price. If the Medicare payment
rate were set equal to providers’ acquisition costs, this
model would eliminate the price spread on drugs and
would be expected to give providers less of a financial
stake in their prescribing decisions.*” Under the DVP,
physicians and outpatient hospitals would continue to be
paid for drug administration services under the physician
fee schedule or OPPS. It would be important to review
the drug administration payment rates to ensure the inputs
used to set those rates were accurate and reflected the cost
of administering drugs. Since one aim of the DVP would
be to eliminate financial incentives for prescribing Part

B drugs, it would be important that manufacturers not be
permitted to pay providers rebates based on the amount of
volume purchased under the DVP.

DVP prices would not be public

To give DVP vendors greater negotiating leverage, DVP
prices would not be public. DVP prices would be known to
the government. In addition, the DVP vendor, manufacturers,
wholesalers, and distributors that offered products at the
DVP’s negotiated price and the DVP vendor’s provider
members would know the DVP-negotiated prices but would
not be permitted to disclose that information to others.
Beneficiary savings through lower cost sharing would be
structured such that the actual DVP-negotiated price for any
particular drug would not be revealed.

Shared savings opportunities for providers

Including shared savings opportunities for DVP provider
members would have the dual benefit of making the DVP
more attractive to providers and improving incentives for
provider efficiency.*® If the DVP led to lower aggregate
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costs of Part B drugs, the savings would be shared with
providers. This approach would engage providers in
managing the total cost of Part B drugs (i.e., the choice of
product, the duration of treatment, and the appropriateness
of treatment), thereby creating more robust incentives for
efficient care than exist under the ASP payment system.
Provider eligibility for shared savings could also be
contingent on quality performance to avoid incentives for
stinting. For example, one option would be to condition
providers’ receipt of shared savings on their use of clinical
guidelines or pathways.

The DVP would be expected to generate savings for
products with similar health effects by securing discounts
on these products from manufacturers and by giving
providers the incentive to use lower cost products where
clinically appropriate. Savings would be expected to come
from the DVP vendors using tools such as a formulary to
negotiate drug prices with manufacturers. For example, for
a drug class that includes multiple single-source products
with similar health effects, the DVP vendor could secure
discounts in exchange for including a manufacturer’s
product on the formulary. If the price negotiated by the
DVP were below what Medicare pays in the ASP system,
the savings resulting from the lower price would be shared
with providers. In addition, with providers accountable
for the total cost of Part B drugs under the DVP, providers
would have the incentive to use lower cost products where
clinically appropriate, which could also lead to shared
savings opportunities.

Beneficiaries share in savings

Beneficiaries receiving drugs under the DVP would save
through lower cost sharing. To ensure that DVP prices are
not public, beneficiary cost sharing would not be based
on the actual DVP-negotiated price for a particular drug.
Instead, beneficiary cost sharing would be reduced in a
formulaic way that would not reveal the actual price the
DVP negotiated for a particular product. Cost sharing
could be calculated by estimating the aggregate price that
the DVP negotiated (as a percent of ASP) across all DVP
drugs and setting beneficiary cost sharing at 20 percent
of that amount. For example, if the DVP in aggregate
negotiated prices equivalent to 95 percent of ASP across
all drugs in the DVP, beneficiary cost sharing could be set
at 20 percent of 95 percent of ASP for all DVP drugs.”!

Payment of vendor

Payment to vendors should be structured in a way that
creates incentives for vendors to negotiate discounts

with manufacturers and lower the total cost of Part B
drugs. It would be important that the vendor not be paid

a percentage of DVP drug spending since that would give
vendors an unintended incentive for increased drug prices
and spending. Similarly, DVP vendors would generally not
be permitted to receive cash payment from manufacturers
(e.g., rebates) related to the DVP>? Instead, the vendor
would be compensated by the Medicare program through
an administrative fee and an opportunity for shared
savings. Options for how to structure the administrative
fee paid to the vendor include a fixed dollar payment,

a payment per enrolled provider (possibly varying by
provider specialty), or a combination of these approaches.
The vendor’s shared savings could be similar to provider
shared savings, conditioned on whether the DVP reduced
the total cost of Part B drugs and whether the vendor
engaged in efforts to promote quality or met other
performance standards.

Medicare shares in savings

Medicare would share in any savings generated from the
DVP, along with beneficiaries, providers, and the vendor.”*
Under the DVP model, Medicare shares in the savings
because Medicare’s payment rate for the drugs would be
set at the DVP-negotiated rate and Medicare would retain
a specified share of the resulting savings.

Approach for calculating and apportioning shared
savings

In designing the shared savings feature, a crucial piece
would be determining how DVP savings were measured.
Ideally, a measure of savings would take into account
how total Part B drug spending had changed as a result of
the DVP, reflecting both changes in price and utilization.
It would not be prudent to measure savings based solely
on price changes because that could create incentives for
choice of an expensive drug with some discount over an
inexpensive drug with no discount.

Another important design issue would be how any savings
are apportioned among the government, providers, and
vendors. Savings would be estimated separately for each
DVP vendor (and its provider members). The savings
associated with an individual DVP vendor would then
need to be distributed among the government, the DVP
provider members, and the vendor itself. A threshold could
be set for the share of savings retained by the government,
such as a fixed share of the savings or an amount that
varied by the magnitude of savings.>* Several approaches
could be considered for apportioning the remaining
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savings (net of the government’s share) to providers and
the vendor. One method would be to establish a fixed
share of the savings that would go to providers as a whole
and to the vendor. In that case, the providers’ share of the
savings could be apportioned among them based on how
the total cost of Part B drugs for the practice or group

of practices compared with a benchmark (e.g., the total
cost of Part B drugs for providers not participating in

the DVP). Alternatively, the providers’ share of savings
could be apportioned equally across DVP providers with
certain adjustments (e.g., by specialty). Another approach
would be market based, under which the distribution of
savings (net of the government’s share) among the vendor
and provider members would be determined by the DVP
vendor. Because DVP vendors would be competing with
one another to attract providers to their membership,
vendors would have an incentive to devise a shared
savings apportionment approach that was desirable to both
providers and the vendor itself.

Formulary authority and other management tools

A key feature of the DVP would be its use of formularies
designed by the program’s private vendors. Permitting
vendors to exclude drugs or biologics from the formulary
when other products with similar health effects exist would
give them leverage to negotiate lower prices on these
products. Criteria would need to be developed to define
the terms of an acceptable formulary (e.g., how drug
classes are defined, number of drugs required per class,
the process and type of input DVP vendors must seek).>>
CMS would oversee the formularies the vendors develop
to ensure they meet established standards. Medicare
would need to strike a balance between how much
flexibility to give DVP vendors versus how prescriptive

to be in the requirements. As long as beneficiaries could
obtain the medicines they need, flexibility would be
beneficial in terms of greater negotiating leverage and less
administrative burden for DVP vendors.

In addition to formulary authority, vendors could be
permitted to use other management tools. For example,
vendors could be permitted to use step therapy and prior
authorization. In addition, purchasing tools such as risk-
based contracting or indication-specific pricing could be
permitted for use by DVP vendors, as long as resulting
savings are passed back to the Medicare program.

Formulary exceptions and appeals process

If DVP vendors were allowed to exclude drugs from the
formulary, an exceptions process would be needed to give
providers and beneficiaries the opportunity to request

coverage of a nonformulary product because of unique
aspects of a beneficiary’s condition. An exceptions process
that involved prior authorization might be ideal in that it
would permit providers and beneficiaries to know before
administering a nonformulary drug whether an exception
would be granted.

If the DVP granted the provider a formulary exception,

the provider would obtain the nonformulary drug at

the product’s DVP-negotiated price. Medicare would

pay the provider that price and the usual fee for drug
administration services. In this way, a DVP provider
member would continue to be paid for drugs under the
DVP framework, including nonformulary drugs granted

an exception. If the DVP denied the provider’s formulary
exception request, the provider and beneficiary would have
an opportunity to appeal the denial.

Limit drug prices under the DVP to no more than
100 percent of ASP

For a variety of reasons, it is possible that a DVP vendor
would not be able to obtain a favorable price for a
particular drug. For example, at the outset of the DVP, it
may not be clear to a manufacturer how much provider
enrollment and product volume a DVP vendor would have,
and a manufacturer could decide it was not worth offering
a discount to the DVP vendor. One way to ensure that
vendors could get at least typical prices for all drugs would
be to require drug manufacturers whose drugs are covered
under Medicare Part B to offer drugs to DVP vendors at a
price no higher than 100 percent of ASP. This requirement
would ensure that the DVP vendor could obtain at least
typical market prices for all drugs. In addition, requiring
that DVP prices be no more than 100 percent of ASP
would provide price protection in situations where a
nonformulary drug was furnished through the exceptions
process—a circumstance under which the DVP vendor
would otherwise be unlikely to obtain a favorable price.

Arbitration

For drugs that have generic substitutes, biosimilars, or
other single-source drugs that serve as competition,
DVP vendors would likely have the ability to negotiate
favorable prices. For drugs lacking competition, such as
the first drug in a therapeutic class or drugs that offer an
advantage over existing drugs, the DVP vendor would
likely have little negotiating leverage. In such cases,
binding arbitration could be used to encourage drug
manufacturers to negotiate with DVP vendors (to avoid
going to arbitration) or serve as a means to arrive at an
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Structuring an arbitration process

rbitration is used to settle disputes in a wide

range of areas, including labor disputes and

international tax disputes. Arbitration has
also been used in health care, both domestically and
in other countries, to arrive at agreed-upon prices
for services and products. For example, New York
State employs an arbitration process to settle disputes
over prices for certain out-of-network services. In
Germany, arbitration is used to set the price of some
new drugs as part of the country’s effort to lower
costs and increase value. While the Secretary would
likely go through the rule-making process to establish
the arbitration process between Drug Value Program
(DVP) vendors and drug manufacturers, the following
set of design options are commonly considered when
constructing an arbitration process:

e Type of arbitration—Two common forms of
arbitration are conventional and final-offer
arbitration (FOA), which is often referred to as
“baseball arbitration”—a moniker earned because
of its use to resolve labor disputes in Major League
Baseball. Under conventional arbitration, the
arbitrator can select any award amount, whereas
under FOA, the arbitrator picks the award amount
from among the offers made. Conventional
arbitration gives disputants an incentive to make
extreme offers because arbitrators often “split the
difference” between the two offers, whereas FOA,
proponents argue, provides an incentive for parties
to make reasonable offers. Further, some contend
that FOA encourages negotiated settlements
because the parties’ more reasonable offers might
be relatively close together (compared with
conventional arbitration) and because both parties
want to avoid the risk of the arbitrator choosing the
other party’s offer.

»  Eligibility for arbitration—Because formularies
create limited pressure on manufacturers to negotiate
prices for any of their drugs without competitors,
one option would be to limit drugs eligible for
arbitration to sole-source drugs that meet some
cost threshold. Limiting arbitration to expensive,

sole-source drugs could minimize the number of
cases going to arbitration and still create downward
pressure on the prices of a subset of drugs that

can be very costly to Medicare and beneficiaries.

In addition, if an arbitrator sets the price of an
expensive, sole-source drug and then a competitor
for that drug enters the market while the arbitrated
price is still in effect, DVPs could be allowed to add
the new drug to their formulary and negotiate prices
below the arbitrated price for either drug. Because
physicians receive shared savings, they would have
an incentive to use the lower cost alternative. This
flexibility could help ensure that arbitration does not
hinder the ability of market forces to produce lower
prices when competition exists.

Who goes to arbitration—While the arbitration
process would be established by the Secretary,
actual arbitration proceedings would involve DVP
vendors and drug manufacturers. Allowing multiple
arbitration hearings for the same drug would likely
be too costly and time consuming. Therefore, DVP
vendors could be allowed to pursue arbitration
collectively, or individual DVP vendors could be
allowed to initiate an arbitration process and other
vendors could be allowed to join that effort. In
either option, DVP vendors would choose to go to
arbitration voluntarily, while those who choose not
to go to arbitration would negotiate directly with
the manufacturer. Further, such a process would
ensure that manufacturers would face binding
arbitration only once for a product in a given time
period.

Who serves as the arbitrator—Having a neutral
arbitrator with sufficient subject matter expertise

is essential to designing an impartial arbitration
process. An individual or a panel could serve as the
arbitrator. For example, in New York State, disputes
are settled by a reviewer with experience in health
care billing and reimbursement, in consultation
with a physician (New York State Department

of Financial Services 2017). Others have

suggested that a neutral third party could propose

(continued next page)
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Structuring an arbitration process (cont.)

a slate of arbitrators, with each party having

the ability to veto certain arbitrators (Frank and
Newhouse 2008). For example, the Government
Accountability Office could propose a slate of
five arbitrators with specialized expertise and no
financial ties to either party. To give both parties
input in the process, the drug manufacturer and
DVP vendor could each be allowed to strike one
arbitrator, leaving a final panel of three arbitrators.
A majority decision of the final three arbitrators
would constitute a binding decision.

e Types of issues to be decided by the arbitrator—
Giving the arbitrator a limited number of decisions
to make could expedite the arbitration process. For
example, the arbitrator could be limited to making
two decisions—whether a drug is eligible for
arbitration (to the extent that only certain drugs are
allowed to go to arbitration) and the net price of a
drug for a given period.

e Arbitration criteria—Giving an arbitrator a set
of criteria on which to select an offer could help
ensure consistency among arbitration decisions;
expedite the process, as disputants understand what
points to argue and the type of information the
arbitrator needs; and allow certain priorities to be
elevated over others. Criteria could include clinical

benefit compared with existing treatments (which
could provide an incentive for manufacturers to
pursue high-value drugs), prices of comparable
drugs (if any exist), whether the drug addresses
specific areas of need (e.g., new antibiotics),

and affordability for the Medicare program and
beneficiaries.

*  Allowing DVP vendors and providers to share in
savings generated by arbitration—FEnrollment in
the DVP could be encouraged by including savings
generated through an arbitration process when
calculating shared savings payments to providers
and vendors.

e Other design choices—Other design choices
include whether to allow the arbitrator to contract
with a neutral third party to supplement or evaluate
the information contained in the disputants’ final
offers (e.g., an independent fact finder), what
the time frame would be for adjudicating a case,
whether the information from the arbitration
process is made public, who can call for arbitration,
and who pays for arbitration (e.g., cost could be
borne by the losing party, which could provide an
incentive to make reasonable offers or arrive at a
negotiated price before going to arbitration).

agreed-upon price if negotiations fail. Arbitration is a
process by which two parties agree to accept the verdict
of a neutral third party in a dispute—in this case, a dispute
over the price of a drug. The two parties entering into
arbitration in this case would be the DVP vendor—not
CMS—and the drug manufacturer. (See the text box on
structuring an arbitration process.)

DVP-negotiated prices would not affect ASP

DVP vendors would be expected to have the most leverage
with manufacturers if DVP prices were excluded from
ASP. In that case, manufacturers could negotiate low
prices with the DVP vendors without DVP discounts
leading to lower prices in other lines of business like
commercial plans (which often pay based on a percentage

of ASP). In the original CAP program, CMS excluded
CAP prices from ASP initially and indicated it would
revisit the policy at a later time.

Phase in DVP starting with a subset of drug
classes

The complexity of operating the DVP and developing
management tools would vary across types of drugs.
Phasing in the DVP over time by beginning with a subset
of drug classes could address the complexity and create
the opportunity to learn from experience going forward.
Medicare could choose to phase in the program first with
drug classes for which the savings potential seems largest
(i.e., drug classes that include multiple products with
similar health effects) and implementation seems most
straightforward.

MECIpAC
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Beyond these design issues are additional considerations
related to the DVP, including enrollment incentives and the
DVP’s applicability to Medicare Advantage.

Providers’ incentive to enroll in the DVP

An important aspect of designing a DVP would be to give
providers an incentive to enroll in the program. When
considering DVP enrollment, providers would be expected
to consider how their net revenues earned on drugs under
the ASP system would compare with the revenues they
would receive under the DVP program. Two factors

would encourage provider enrollment in the DVP: a
reduced add-on under the ASP system and shared savings
opportunities available through the DVP.

Reducing the ASP add-on in the ASP system would
encourage provider enrollment in the DVP. We would
expect providers who are on the higher end of the drug
pricing distribution to have the strongest incentive to
enroll in the DVP. Although DVP-negotiated prices
would not be included in ASP, the movement of providers
with relatively high drug acquisition costs out of the

ASP system (and effectively out of the data on which
ASP is calculated) would be expected to reduce drugs’
ASPs (all else being equal). That movement, in turn, may
lower the payment rates in the ASP payment system and
could encourage more providers to enroll in the DVP.

In addition, the gradual reduction of the ASP add-on in
the ASP system, which would be timed to coincide with
DVP implementation (add-on reduced to 5 percent in
year 1, 4 percent in year 2, and 3 percent in years 3 and
beyond), would create broader incentives to enroll in the
DVP over time.

Shared savings opportunities would also encourage
provider enrollment in the DVP. By aggregating volume
across providers and using management tools such as a
formulary, DVP vendors would likely have leverage to
negotiate significant discounts for products with similar
health effects. Even for large providers that may receive
volume discounts and better than average drug prices, the
DVP could be attractive if the vendor were able to negotiate
substantial discounts on competitor drugs that could be
shared with providers. Phasing in the DVP by focusing on
classes of drugs with the most overall savings potential, and
thus the most shared savings potential for providers, could
help draw attention to the shared savings opportunities for
providers and encourage provider enrollment.

In deciding whether to enroll in the DVP, providers would
also be expected to consider how the DVP would affect
their administrative workload. Some stakeholders suggest

that the administrative processes associated with DVP
vendors’ use of management tools (e.g., activities such as
requesting formulary exceptions or complying with step
therapy or prior authorization processes) would dissuade
providers from enrolling in the DVP. However, since DVP
vendors would be competing with one another for provider
enrollment, it would be in vendors’ interests to be mindful
of providers’ concerns about administrative burden and to
make their DVP as efficient as possible for providers.

The DVP and Medicare Advantage

The intent of the DVP is to improve Medicare FFS
payment for Part B drugs. Whether DVP-enrolled
providers should be permitted to purchase drugs at DVP-
negotiated rates for their Medicare Advantage (MA)
patients is a question that could be explored. MA plans
currently have some, but not all, of the tools that DVP
vendors would possess. MA plans are permitted to use
prior authorization but cannot use a formulary or step
therapy for Part B drugs. Permitting providers enrolled
in the DVP to purchase drugs at DVP rates for their MA
population would be one way to address the limited tools
MA plans have for managing Part B drug costs. Another
question that could be explored is whether MA plans
should be permitted to use a formulary and step therapy
to manage Part B drugs—a potential subject for future
Commission work.

RECOMMENDATION

The Congress should change Medicare’s payment for Part
B drugs and biologicals (products) as follows:

(1) Modify the average sales price (ASP) system in 2018 to:

¢ require all manufacturers of products paid under Part
B to submit ASP data and impose penailties for failure
to report.

¢ reduce wholesale acquisition cost (WAC)-based
payment to WAC plus 3 percent.

* require manufacturers to pay Medicare a rebate
when the ASP for their product exceeds an inflation
benchmark and tie beneficiary cost sharing and the
ASP add-on to the inflation-adjusted ASP.

¢ require the Secretary to use a common billing code to
pay for a reference biologic and its biosimilars.

(2) No later than 2022, create and phase in a voluntary
Drug Value Program (DVP) that must have the following
elements:

¢ Medicare contracts with a small number of private
vendors to negotiate prices for Part B products.
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¢ Providers purchase all DVP products at the price
negotiated by their selected DVP vendor.

¢ Medicare pays providers the DVP-negotiated price
and pays vendors an administrative fee, with
opportunities for shared savings.

¢ Beneficiaries pay lower cost sharing.

¢ Medicare payments under the DVP cannot exceed
100 percent of ASP.

¢ Vendors use tools including a formulary and,
for products meeting selected criteria, binding
arbitration.

(3) Upon implementation of the DVP or no later than 2022,
reduce the ASP add-on under the ASP system.

RATIONALE

Improvements to the ASP payment system

The recommendation would make several immediate
improvements to the ASP payment system that together
would generate savings for beneficiaries and taxpayers
and improve the accuracy of the data on which Medicare’s
ASP payment rates are established.

Currently, some manufacturers that sell Part B drugs
(those that lack a Medicaid rebate agreement) are not
required to submit ASP data. Requiring ASP data from

all manufacturers would improve the accuracy of CMS’s
drug prices and help prevent CMS from relying on other,
less appropriate prices, such as WACs. As part of this
policy, the Secretary could be given the authority to
exclude repackagers from reporting, which would reduce
administrative burden and avoid issues of double counting.

For the first two to three quarters a new drug is on the
market, it is generally paid 106 percent of WAC, a price
that does not reflect any available discounts. Reducing the
WAC add-on from 6 percent to 3 percent would reduce
the current excessive payment rates for WAC-priced drugs
and better align the WAC-based and ASP-based payment
rates for the same drug. If the ASP add-on is reduced in
the future, the add-on percentage for WAC-priced drugs
should be further reduced to maintain parity between
WAC-priced drugs and ASP-priced drugs.

Increases in Medicare’s ASP + 6 percent payment rates

are driven by manufacturer pricing decisions, with no limit
on how much this payment for a particular product can
increase over time. An ASP inflation rebate policy would

provide Medicare and beneficiaries with protection from
substantial manufacturer price increases for individual
products. The rebate policy would exclude low-cost drugs
to reduce administrative burden and exempt utilization
already subject to an inflation discount under the Medicaid
rebate program and 340B program. To implement a rebate,
policymakers would need to select an inflation benchmark
(such as the CPI-U, like the Medicaid rebate program, or
an alternative), guided by the principle that an inflation
benchmark be no greater than the typical payment updates
received by providers in other sectors of the Medicare
program. A different approach to limiting growth in
Medicare’s ASP + 6 percent payment rates would be to
place a limit on provider payment rates. Although both

a rebate approach and provider payment limit approach
have merits, the Commission has focused on the rebate
approach because it places financial risk for price
increases on manufacturers instead of providers.

A consolidated billing code policy that assigned the
reference biologic and its biosimilars to a single billing
code would be expected to increase price competition
among the products. This policy is consistent with the
Commission’s principle that Medicare should pay similar
rates for similar care. In addition to grouping a reference
biologic and its biosimilars, the Commission continues
to be interested in the use of broader consolidated billing
for groups of products with similar health effects. We
encourage the Secretary to conduct research that examines
the potential for these broader groupings of Part B
products with similar health effects.

Drug Value Program

The DVP would be a voluntary, market-based alternative
to the ASP payment system. The program offers the
potential for lower prices by permitting private DVP
vendors to use tools to negotiate prices with drug
manufacturers (e.g., a formulary and, for drugs meeting
selected criteria, binding arbitration). The shared savings
opportunities available to providers through the DVP
would engage providers in managing the total cost of Part
B drugs (i.e., the choice of agent, the duration of treatment,
and the appropriateness of treatment). This approach has
the potential to create more robust incentives for efficient
care than exist under the ASP payment system. Savings
achieved through the DVP would also be shared with
beneficiaries through lower cost sharing and with DVP
vendors and Medicare.
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Reduction in the ASP add-on

To encourage provider enrollment in the DVP, the

ASP add-on would be reduced in the ASP system. The
reduction to the ASP add-on would be timed to coincide
with the target date for implementing the DVP (2022).
The add-on reduction would begin by that target date,
regardless of the status of the DVP, in order to create
pressure for DVP development and implementation. The
ASP add-on could be reduced gradually, by 1 percentage
point per year (i.e., ASP + 5 percent in 2022, ASP + 4
percent in 2023, and ASP + 3 percent in 2024 onward).

Spending

* The Congressional Budget Office estimates that
the Commission’s recommendation would reduce
Medicare program spending by $250 million to $750
million in the first year and by $1 billion to $5 billion
over the first five years relative to current law.

Beneficiaries and providers

e The recommendation would be expected to generate
savings for beneficiaries through lower cost sharing.
The policies would not be expected to adversely
affect beneficiaries’ appropriate access to Part B
drugs. The effect of the recommendation would vary
across providers. For those providers choosing to
remain in the ASP system, ASP add-on payments
would be reduced, but the effect on these providers’

net revenues would depend on how manufacturers
responded to the policy. Providers that chose to enroll
in the DVP would be paid the DVP price without a
percentage add-on and would have opportunities for
shared savings. For these providers, the DVP could
result in an increase or decrease in their revenues,
depending on the magnitude of shared savings under
the DVP compared with providers’ margin on drugs
under the ASP system.

The Commission’s recommendation seeks to take a
balanced, multipronged approach to improving payment
for Part B drugs and achieving savings for taxpayers and
beneficiaries. The recommendation includes policies that
would improve Part B drug payment through a regulatory
approach (by making reforms to the ASP payment system)
and through a market-based approach (by developing

a voluntary alternative DVP). The Commission’s
recommendation also seeks balance by including policies
that would achieve savings for taxpayers and beneficiaries
not just by modifying provider payment rates but also

by creating pressure for drug manufacturers to reduce or
slow the growth of drug prices (e.g., through consolidated
billing codes, an ASP inflation rebate, and DVP vendor
tools such as a formulary and binding arbitration). B
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Endnotes

Medicare Part B covers drugs that are administered by
infusion or injection in clinicians’ offices and HOPDs if they
(1) meet the statutory definition of a drug or a biological,

(2) are usually not self-administered, (3) are incident to a
clinician’s service, (4) are reasonable and necessary for the
diagnosis or treatment of an illness or injury, and (5) have not
been determined by the Food and Drug Administration to be
less than effective.

By statute, certain vaccines and blood products are paid
based on 95 percent of average wholesale price (AWP)
instead of ASP + 6 percent. Radiopharmaceuticals billed
in physician offices are contractor priced (based on invoice
pricing or 95 percent of AWP). Part B—covered home
infusion drugs in past years were paid 95 percent of AWP,
but beginning in 2017 are paid ASP + 6 percent following
the 21st Century Cures Act of 2016.

Under the OPPS, in most cases, Medicare pays separately for
drugs that have an estimated average cost per day that exceeds
a packaging threshold. That threshold ($110 in 2017) was $95
in 2015, the period of our data analysis. Payment for drugs
with an estimated average cost per day less than the threshold
are packaged into payment for other separately payable
services on the claim (e.g., drug administration). Beginning in
2014, drugs used as part of diagnostic tests or as supplies in
surgical procedures are packaged regardless of their cost.

The sequester reduces payments providers receive for Part B—
covered drugs by 1.6 percent, which results in a net payment
equivalent to ASP plus 4.3 percent. Unless otherwise noted,
our analysis focuses on the pre-sequester ASP + 6 percent
payment rate because that is the rate specified in the Medicare
statute for most Part B—covered drugs provided by physicians
and suppliers.

This chapter uses the term biologic synonymously with
biological products or biologicals, referring to drug products
derived from living organisms. (See Chapter 5 of the
Commission’s June 2009 report for more detail (Medicare
Payment Advisory Commission 2009)).

This estimate of payments for drug administration services
includes therapeutic, prophylactic, diagnostic, and intravitreal
injections. It also includes infusions of chemotherapy and
nonchemotherapy drugs. It excludes certain types of injections
such as arthrocentesis injections. In addition, it excludes
payment for administration of the three Part B—covered
preventive vaccines (which totaled more than $500 million in
2015).

Aggregate 2015 Part B drug spending was about $25.7 billion
based on 100 percent claims data for physicians, suppliers,

10

11

12

and outpatient hospitals. This amount excludes Part B drug
spending for critical access hospitals (about $600 million) and
Maryland hospitals (about $300 million), which are not paid
under the ASP system. It also excludes spending for ESRD
facilities, which are mostly paid for Part B drugs through the
dialysis bundled payment rate.

One factor driving spending growth in 2015 was increased
spending (over $900 million) on the vaccine Prevnar 13.

A Centers for Disease Control and Prevention advisory
committee recommended a one-time vaccination of all adults
age 65 and older, which led to substantial utilization of the
vaccine in 2015.

Nonprofit hospitals with high shares of Medicaid and low-
income Medicare patients (about one-third of all prospective
payment system hospitals) qualify for the 340B Drug Pricing
Program.

Manufacturers calculate ASP based on sales to all purchasers,
excluding nominal sales to certain entities and sales that are
exempt from the determination of Medicaid best price (e.g.,
sales or discounts to other federal programs, 340B-covered
entities, state pharmaceutical assistance programs, and
Medicare Part D plans). The types of discounts that must

be netted from ASP include volume discounts, prompt-pay
discounts, cash discounts, free goods that are contingent on
any purchase requirement, and charge-backs and rebates
(other than rebates under the Medicaid program). Bona fide
service fees—for example, fees paid by the manufacturer to
entities such as wholesalers or group purchasing organizations
that are fair market value, not passed on in whole or part to
customers of the entity, and are for services the manufacturer
would otherwise perform in the absence of the service
arrangement—are not considered price concessions for the
purposes of ASP.

Additional factors can create a gap between the average price
providers pay for drugs and the ASP used to set the Medicare
payment amount. For example, prompt-pay discounts paid by
manufacturers to wholesalers (which are anecdotally reported
in the range of 1 percent to 2 percent) can create a gap
between ASP and provider’s acquisition costs because they
are subtracted from ASP but are reportedly not fully passed
on to purchasers. In addition, more technical issues, such as
the treatment of lagged price concessions and bundled price
concessions in the ASP calculation, can create a gap between
provider acquisition costs for a drug and ASP.

Prices in the IMS Health Incorporated data reflect all on-
invoice discounts and rebates, but not off-invoice rebates.
Data for clinics include physician offices, hospital outpatient
departments, dialysis clinics, nonhospital surgical centers, and
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public health services clinics. The IMS data for clinics include
discounted sales to 340B entities. To avoid reflecting 340B
prices in our estimates, we focused on data in the top half of
the distribution (e.g., the 75th percentile).

The 11 manufacturers included in the margin analysis
included AbbVie, Amgen, Baxalta, Biogen, Bristol-Myers
Squibb Company, Celgene, Eli Lilly and Company, Gilead
Sciences, Johnson & Johnson, Merck & Co., and Pfizer.

We note that, when comparing ROAs across different

types of industries, the ROA for drug manufacturers is
thought to be overstated due to the longer than average lag
time between research and development and new product
launch (Congressional Budget Office 2006). In addition,

the accounting treatment of drug research and development
(where research and development investments are counted as
expenses instead of capitalized investments) may also distort
ROA estimates either upward or downward (Reinhardt 2001).

Yu and colleagues (2017) compared drug prices in the United
States to four countries (Canada, the United Kingdom,
Ireland, and Denmark) for a group of manufacturers and
estimated that the additional revenue generated by the
difference in prices between the United States and other
countries was greater than these manufacturers’ global
research and development spending by about 50 percent.

As discussed in our June 2016 report, providers’ prescribing
decisions may depend on a variety of factors (Medicare
Payment Advisory Commission 2016a). A number of
clinical considerations may influence a provider’s choice
among therapeutic alternatives (e.g., the product’s efficacy
for patients with a particular condition or comorbidities and
its potential side effects). Financial considerations may also
play a role in providers’ choice of drugs. Since 6 percent of
a higher priced drug generates more revenue for the provider
than 6 percent of a lower priced drug, selection of the higher
priced drug may generate more profit, depending on the
provider’s acquisition costs for the two drugs. It is difficult to
know whether the percentage add-on to ASP is influencing
drug prescribing patterns because few studies have looked at
this issue.

Similar to current law, some sales, such as those to 340B
hospitals, would be excluded from the ASP calculations.

Requiring all Part B drug manufacturers to report ASP data
is also complementary to our proposed inflation limit policy
since universal ASP reporting helps to ensure that there

is the requisite data on all drugs to implement the policy
appropriately.

Excluding repackagers from the reporting requirement is
not expected to create access issues because (1) many Part
B drugs are not repackaged, and (2) under the current ASP
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reporting practices, repackagers often do not report their data,
and access issues related to this lack of reporting have not
been reported.

In cases where the WAC is unavailable, CMS uses invoice
pricing or 95 percent of the average wholesale price under the
outpatient prospective payment system.

Specifically, the drugs selected were among (1) the top 20
highest expenditure Part B drugs in 2014 and (2) those whose
earliest year of ASP data was after 2005.

For the purposes of this section, CMS’s ASP drug pricing files
refers to either the quarterly ASP file or the “not otherwise
classified” (NOC) file. If a drug had a payment rate posted

on the outpatient prospective payment system’s quarterly
addendum files before appearing in CMS’s ASP or NOC

file, this earlier date served as the beginning of the one-year
period.

As an example, OIG presented the case of the Healthcare
Common Procedure Coding System code J7321. OIG noted
that Part B spent $67 million on this drug in 2012 and, while
the manufacturers reported ASP data, they were not required
to do so. If the manufacturers had not reported the data and
payments were based on WAC, OIG stated that payments
would have been substantially higher because the WACs of
the NDCs associated with the drug were 52 percent and 96
percent higher than ASP.

Because biosimilars are currently assigned a Healthcare
Common Procedure Coding System code separate from
their reference biologic, an ASP for the first biosimilar to

a reference product may not be available for nearly three
calendar quarters because of a lag in data reporting. During
that period, biosimilars are paid at 106 percent of their WAC.

The Secretary has the authority to substitute for a product’s
ASP + 6 percent payment rate the lesser of the widely
available market price (WAMP) or 103 percent of the average
market price (AMP) if OIG finds that the product’s ASP
exceeds the AMP or WAMP by a certain threshold (currently
5 percent). (Note that AMP is the weighted average of retail
prices for all of a manufacturer’s package sizes of a drug, and
WAMP is the price that a prudent physician or supplier would
pay for a product.) Like ASP, AMP and WAMP are driven

by manufacturers’ pricing decisions and do not serve as an
inflation-limit mechanism.

We focus on products with spending of at least $5 million in
2015 because we want to avoid the potential for drugs with
substantial price increases but minimal Medicare spending
(e.g., less than $500,000) to skew the analysis.

The inflation-adjusted ASP for the billing code for a given
quarter would be calculated by applying the cumulative rate
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of inflation between a specified base period and that quarter
(using a specified measure of inflation like CPI-U, as in
Medicaid, or an alternative inflation measure) to the billing
code’s ASP for the base period.

Because Medicare pays for Part B drugs based on billing
codes, the ASP inflation rebate would be calculated at the
manufacturer billing-code level. (By contrast, Medicaid
pays for drugs at the NDC level, so the Medicaid inflation
rebate is calculated at the NDC level). The ASP inflation
rebate would compare each manufacturer’s billing-code-
level ASP (calculated as a weighted average across all the
manufacturer’s NDCs) to the inflation-adjusted ASP for
the entire billing code. A benefit of this approach is that it
promotes equity among manufacturers in multiple-source
billing codes (because it ensures that the lower priced
manufacturers would pay no rebate or a smaller unit rebate
than higher priced manufacturers).

Medicare Part B pays for three types of vaccines based on

95 percent of the average wholesale price (instead of 106
percent of ASP), and thus the ASP inflation limit would not be
applicable to these products.

To operationalize a rebate for multiple-source drugs,
utilization data for the different manufacturers’ products in the
multiple-source billing code would be needed. NDCs could
be required to be reported on the claims as a way to identify
an individual manufacturer’s utilization. If NDCs posed
claims processing challenges, the utilization data reported

by manufacturers when submitting ASP data could be used

to calculate each manufacturer’s market share for a multiple-
source drug.

The intent of this approach—in which beneficiary cost sharing
was reduced to 20 percent of 106 percent of the inflation-
adjusted ASP and the government increased its upfront
payment to the provider to offset a portion of the cost-sharing
reduction—is to share rebates to the fullest extent possible
with beneficiaries. If there are claims processing challenges
with this approach, an alternative would be to set the
beneficiary cost sharing at 20 percent of the following: 100
percent of the reported ASP plus 6 percent of the inflation-
adjusted ASP. Under this alternative approach, the beneficiary
would continue to share in the rebates but to a lesser extent,
and the Medicare program would not have to increase its
upfront payment to the provider.

If an inflation rebate policy applied only to billing codes with
an average annual cost per user exceeding $100, about 36
percent of Part B drug billing codes would be exempt from
the policy.

To provide CMS the ability to track claims payment and to
develop a better understanding of the use of certain biosimilar
products, claims for biosimilars are required to include a
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modifier that identifies the product’s manufacturer effective
January 1, 2016.

In the final rule for payment year 2016, CMS clarified that
biosimilars that rely on a reference product’s biologics license
application will be grouped into the same payment calculation
for determining a single ASP payment rate.

Subsequently, the FDA approved the reference biologic

for one additional indication (increased survival in patients
acutely exposed to myelosuppressive doses of radiation)
which, as of August 2016, is not yet listed on the biosimilar’s
label.

Use of Neupogen and Zarxio is derived from an analysis by
the Commission’s contractor (Acumen) that used 100 percent
Medicare claims data.

In addition, a combined billing code could be assigned to
single-source drugs and multiple-source drugs with similar
health effects.

These five products are aflibercept, rituximab, pegfilgrastim,
infliximab, and ranibizumab.

Medicare use of Mircera in 2015 and 2016 was chiefly

by beneficiaries with end-stage renal disease on dialysis.

As stated in our March 2017 report to the Congress, there
has been a shift in the use of ESAs (Epogen, Aranesp, and
Mircera) under the outpatient dialysis prospective payment
bundle. A large dialysis provider announced its intent to
have 71 percent of the company’s ESA patients (110,000
patients) switched to epoetin beta (from epoetin alfa) by the
end of the first quarter of 2016. Our analysis shows that, in
2015 (when the biologic was launched in the United States),
90,000 dialysis patients received Mircera (Medicare Payment
Advisory Commission 2017).

As of April 2017, the following biosimilars have been approved
by the FDA but not yet launched by their manufacturers:
Renflexis (infliximab-abda), the biosimilar for Remicade;
Amjevita (adalimumab-atto), the biosimilar for Humira; and
Erelzi (etanercept-szzs), the biosimilar for Enbrel.

Levalbuterol remained a single-source drug for the period
shown on Table 2-6 (p. 54).

Based on 100 percent Part B claims data for albuterol and
levalbuterol, the Commission’s analysis showed that albuterol
volume (as measured by the number of units furnished to
beneficiaries) between the first quarter of 2005 and the second
quarter of 2007 declined from 91 percent to 59 percent of total
volume of these inhalation drugs.

Between 2014 and 2015, per treatment use of both products
declined under the dialysis PPS.
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In 2010, the Biologics Price Competition and Innovation

Act established a pathway for the approval of biosimilars.
Applicants must demonstrate that their product is “highly
similar” to the already-licensed biologic with “no clinically
meaningful differences” in terms of safety, purity, and potency
(Food and Drug Administration 2016).

If the policy were applied more broadly to groups of single-
source products with similar health effects, the Secretary
would need to develop a process to identify groups of
products that achieve comparable clinical outcomes.

There are alternative approaches that CMS could consider in
determining the payment rate for products assigned to a single
payment code, such as basing the payment rate on the product
with the lowest ASP.

Because small changes to manufacturing processes can

alter the structure of biologics and their pharmacologic
activity, some stakeholders contend that the immunogenicity
of biosimilars could vary from their reference products.
However, Ebbers and colleagues (2012) found no evidence
from clinical trial data or postmarketing surveillance data that
switching to and from different biologics (erythropoietins

and granulocyte-colony stimulating agents) leads to safety
concerns. A recent analysis of the interchangeability of
biosimilars authored by employees of the national regulatory
agencies of Germany, Finland, the Netherlands, and Norway
concluded that switching patients from the original to a
biosimilar or vice versa can be considered safe (Kurki et al.
2017). Advocates point to the lack of adverse events in Europe
as evidence that biosimilars can be used safely by patients
(Madsen 2016). In the United States, there have been no
reports in the press of adverse events when Fresenius switched
about 110,000 dialysis patients from epoetin alfa to epoetin
beta in 2015 and 2016.

The two-quarter lag in the ASP payment rates also helps to
offset the financial effect on providers who might be slower
than average to shift toward the lower cost options.

Whether the sequester should apply to the DVP would need
to be considered. Since the intent of the DVP is for providers
to be paid their acquisition costs (i.e., the DVP rate), an
argument could be made that the sequester should not apply
to DVP rates paid to providers. If the sequester applied to the
DVP rates paid to providers, providers would be reimbursed
1.6 percent below their acquisition costs for drugs under the
DVP.
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CMS has implemented several initiatives, such as accountable
care organizations and the Oncology Care Model, that aim

to improve the quality and efficiency of Medicare services,
including Part B drugs. Whether these programs will lead

to changes in Part B drug utilization remains to be seen.
Unlike the DVP, these initiatives are not designed to lower the
current ASP + 6 percent payment for Part B drugs. Precedent
rules would need to be established for allocating shared
savings among the DVP and these other Medicare-sponsored
initiatives.

In any given year, the average DVP-negotiated price as a
percent of ASP across all DVP drugs in aggregate will not be
known until utilization data for those drugs are available after
the close of the year. To base the beneficiary’s cost sharing
on the aggregate DVP-negotiated price, this price will need
to be estimated either using prior-year data or by projecting
utilization for the current year.

There may be innovative purchasing approaches like risk-
based contracting or indication-specific pricing in which
rebates are the most effective way to operationalize the
policy, and, in that case, there may be a benefit to permitting
rebates specifically in such circumstances, provided these
arrangements are transparent to CMS and the rebates are
passed through to the Medicare program.

Although group purchasing organization (GPO) prices are
generally included in the calculation of ASP, Medicare and
beneficiaries do not share in GPO savings under the ASP
system to the same extent that they could share in savings
under the DVP. If GPOs are able to obtain lower than average
prices, then GPO prices will lower ASP to some degree, but
not fully because they are averaged in the ASP calculation
with prices for other purchasers. In contrast, under the DVP,
the Medicare drug payment rate would be set at the DVP-
negotiated rate. Beneficiaries would pay lower cost sharing
based on the lower DVP-negotiated rates. Medicare would
also retain a specified share of the savings with the remainder
shared with providers and vendors.

For example, to ensure that providers and vendors find

the savings opportunities attractive and are encouraged to
participate, the government share of savings could be lower
for the first 5 percent of savings and higher for any savings
beyond 5 percent.

It would be important that the formulary development process
include the input of physicians, as well as pharmacists and
other experts, while nevertheless avoiding conflicts of interest.
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Using premium support
in Medicare

Chapter summary

Medicare finances Part A and Part B using a combination of government
funding and beneficiary premiums. Most beneficiaries are not required to pay
a premium for Part A coverage. For Part B coverage, most beneficiaries pay a
standard premium regardless of whether they are enrolled in the fee-for-service
(FFS) program or a Medicare Advantage (MA) plan. As a result, beneficiary
premiums do not reflect any differences in the underlying cost of providing the

Medicare benefit package through the FES program or an MA plan.

Under a premium support model, the amount that the government pays for
each beneficiary’s Medicare coverage would be changed to a fixed dollar
amount that remains the same whether the beneficiary enrolls in the FFS
program or a managed care plan. Beneficiaries would pay premiums that
equal the difference between the overall cost of providing the Medicare
benefit package and the government contribution. As a result, premiums for
FFES coverage and managed care plans would vary based on the underlying
differences in their overall costs. Plans with lower overall costs would charge
lower premiums, while plans with higher overall costs would charge higher
premiums. A form of premium support has been used in the Part D program

since its inception.

The Commission makes no recommendation on whether premium support

should be used. The Commission has long believed that provider and
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beneficiary incentives can both play a role in ensuring that care is delivered in an
efficient manner and has studied premium support to understand how it could give
beneficiaries a financial incentive to enroll in coverage options that can provide

the Medicare benefit package more efficiently. Given the Congress’s interest in
premium support and the Commission’s role in providing analysis and guidance on
Medicare issues, this chapter examines some of the key issues that policymakers
may want to resolve if they decide to use premium support in Medicare and
discusses some of the potential consequences of taking particular approaches to

a number of issues. Because of the complexity of this topic, this chapter does not
examine all of the issues raised by premium support. The key issues discussed in

this chapter are:

e What would be the role of the FFS program, which covers about 70 percent
of all Medicare beneficiaries? Under many premium support proposals, the
FFS program would be maintained and treated as a competing plan when
calculating beneficiary premiums. Under this approach, the FES program would
operate much as it does now, but Medicare would develop a “bid” for FFS that
would be used, along with bids submitted by managed care plans, to determine
the Medicare contribution and beneficiary premium for each coverage option.
Maintaining the FFS program’s current role would have several advantages.
Beneficiaries would face premiums that accurately reflect differences in the
relative cost of providing the Medicare benefit package through FFS compared
with managed care plans. The presence of FFS would help limit program
spending and beneficiary premiums in areas of the country where FFS is less
expensive than managed care and would ensure that beneficiaries in areas
where no managed care plans are available have a source of coverage. FFS
would also limit program spending and beneficiary premiums indirectly by
making it easier for managed care plans to negotiate with providers to obtain
payment rates that are similar to FFS rates and thus avoid paying the much
higher rates that prevail in commercial insurance. Finally, beneficiaries would
be free to select the type of coverage that best meets their preferences, with
beneficiaries who choose more expensive coverage paying the full incremental

cost.

*  How much should the coverage offered by the FF'S program and managed
care plans be standardized under a premium support system? Standardizing
coverage would help ensure that all beneficiaries have access to adequate
coverage and would make it easier for beneficiaries to understand and
compare their coverage options. Standardizing coverage would also help guard

against the possibility of managed care plans selectively enrolling healthier
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beneficiaries and make it easier to administer a premium support system. There
may be arguments for standardizing coverage options in several ways. The
FFS program and all plans could offer a standard package of benefits, although
managed care plans could have the flexibility to use alternative forms of cost
sharing that are actuarially equivalent, as MA plans can now. Standardizing

the benefit package could require changing the FFS benefit structure to make

it more comparable with the benefit structures used by managed care plans

(for example, by adding an annual cap on out-of-pocket expenditures). Plans
could offer additional benefits if they wished, but plan enrollees would not

be required to purchase the additional benefits, and those who did would pay
an additional premium that reflected their full cost. Beneficiary premiums for
all coverage options would also need to be standardized to reflect costs for a
beneficiary of average health, to ensure that premiums reflected differences in
the underlying efficiency of each coverage option instead of differences in the
health of the beneficiaries enrolled. Finally, beneficiaries would need to have
access to robust decision support tools that help them understand their coverage

options and select the one that best meets their needs.

o What method would be used to calculate the Medicare contribution and
beneficiary premiums? One key feature of a premium support system would be
a “benchmark” consisting of two components: the Medicare contribution and
a base beneficiary premium. The Medicare contribution would be the same for
each coverage option, while the amount that beneficiaries would pay for each
option would equal the base beneficiary premium plus any difference between
the plan’s bid and the benchmark.

Many premium support proposals would use competitive bidding to determine
benchmarks because bids would be the best way to collect information about
the relative “price” of providing the standard benefit package in FFS and
managed care plans. All bids would need to be risk adjusted to reflect costs

for a beneficiary of average health so they could be compared on an “apples-
to-apples” basis. If the bidding process used geographic regions that reflected
local health care markets, benchmarks would likely vary across areas, given the

geographic variation in Medicare spending and service use that now exists.

Competitive bidding could be used in many ways to calculate benchmarks.
The exact method employed would play a key role in determining the
impact of premium support on program spending and beneficiary premiums
because higher benchmarks would result in higher program spending and

lower beneficiary premiums, and vice versa. In this chapter, the Commission
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explores two options: (1) using the lower of the FES bid or the median bid
among an area’s managed care plans and (2) using the weighted average of all
bids. Both methods are appealing because they would produce benchmarks in
most areas that fall somewhere in the broad middle of the distribution of bids.
Basing benchmarks on lower plan bids would produce larger savings for the
government but have correspondingly higher beneficiary premiums. In addition,
low-bidding plans (particularly if they are new) may not have the capacity to
serve large numbers of enrollees, and their bids could change significantly in
later years if they proved to be unrealistically low, which could lead to larger

year-to-year changes in beneficiary premiums.

The Commission also explores two ways to set the base beneficiary premium:

(1) using a standard amount that is determined nationally (like the current Part

B premium) and (2) using a standard percentage of each area’s benchmark. The
first method would result in lower premiums for beneficiaries in high-cost areas,
while the second method would result in lower premiums for beneficiaries in
low-cost areas. Some year-to-year volatility in beneficiary premiums would be
likely because plan bids would change over time, but premiums would probably
be more stable if benchmarks equaled the weighted average of all plan bids rather
than the lower of the FFS bid or the median plan bid.

One issue in premium support is how the Medicare contribution and the base
beneficiary premium would grow over time compared with the benchmark. Some
premium support proposals have sought to reduce the growth in federal Medicare
spending by putting a limit on the annual growth in the Medicare contribution
that is lower than historical growth in health care spending or Medicare spending.
If the benchmark grew more rapidly than this limit, growth in the Medicare
contribution would be capped at a lower rate, and the difference would be made
up by higher beneficiary premiums. This situation would be problematic because
beneficiaries would bear the risk of paying higher premiums without being

able to take actions that lower their premiums in a meaningful way (since the
added growth in the base beneficiary premium would be a function of broader
forces like the overall growth of Medicare spending and growth in the national
economy). An alternative approach would be to have the benchmark, Medicare
contribution, and base beneficiary premium all grow in tandem with plan bids, as
they do now in the Part D program, and see whether competition among managed
care plans (driven by beneficiaries’ interest in lower cost plans) can achieve

sufficient savings.
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The method used to calculate the Medicare contribution and beneficiary
premiums would play an important role in determining who bears the cost

of the regional variation that exists in Medicare spending. Two components
would be especially important: the geographic regions used as bidding areas
and the method used to set the base beneficiary premium. The use of bidding
areas that reflect local health care markets and a standard amount as the base
beneficiary premium would provide greater protection against higher premiums

to beneficiaries in high-cost areas.

*  How would high-quality care be rewarded under premium support? Under
a premium support system, quality of care could be measured by comparing
the performance of managed care plans and the FFS program on a set of
population-based measures to a common, market area—level standard (i.e., the
average performance for all Medicare beneficiaries). Quality could be rewarded
in two ways to encourage the delivery of better care to beneficiaries. In the first,
the government would require all plans to meet minimum standards that ensure
they can provide quality care (such as having adequate provider networks) and
publicly release quality data for beneficiaries to use when selecting a coverage
option, but it would not adjust the Medicare contribution based on quality.
In the second, the government would also require plans to meet minimum
standards and publicly release quality data, but plans with higher quality scores
would receive a higher Medicare contribution, which would allow them to

charge lower beneficiary premiums.

o What steps could be taken to mitigate or delay the impact of potentially higher
premiums and protect low-income beneficiaries? The impact of a premium
support system on beneficiaries’ premiums would depend on the method used
to calculate the benchmark and base beneficiary premium and on beneficiaries’
willingness to avoid premium increases by switching to lower cost forms of
coverage. We find that the impact would also vary across market areas: In areas
where FFS is less expensive than managed care, plan enrollees could face
higher premiums; in areas where managed care is less expensive than FFS,

FES enrollees could face higher premiums. The amount of the increase in some
areas could be substantial. Some steps to mitigate or delay these effects include
phasing in higher premiums over time or limiting the extent to which premiums
for the different coverage options could vary. New Medicare beneficiaries
could be automatically enrolled in managed care plans instead of FFS in areas
where plans have lower premiums, but this approach could be disruptive for
beneficiaries who are assigned to plans that do not have all of their current

providers in their networks. In addition, low-income beneficiaries would need
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to receive premium subsidies to ensure that they could obtain coverage. Those
subsidies could be based on the premiums for lower cost plans to ensure that
low-income beneficiaries would still have an incentive to enroll in a lower cost
coverage option, but this approach would likely require beneficiaries in many

areas to pay an additional premium if they chose FFS coverage.

The use of premium support could have significant effects on beneficiaries and
managed care plans. Available research on several relevant issues, such as the
sensitivity of beneficiaries to changes in premiums, provides some indication

of potential effects. However, given the many actors and design choices (which

go well beyond the issues raised in this chapter), there is no way to predict with
certainty how premium support would play out. Experience in the MA and Part

D programs indicates that beneficiaries respond to higher premiums by switching
plans and that larger increases in premiums result in more switching. However,
most MA and Part D beneficiaries keep their existing plan when premiums increase,
and many beneficiaries who would benefit from changing plans do not switch.
However, the changes in premiums could be larger under premium support than
they have been in MA and Part D, which makes it difficult to estimate how many
beneficiaries might switch coverage. Beneficiaries also consider factors besides
premiums when selecting a health plan, such as the plan’s network of providers and
their expected out-of-pocket costs, and many beneficiaries have difficulty choosing
a plan when there are a large number available. Beneficiaries would need access to
decision support tools (which would ideally be more robust than the tools now used
in MA and Part D) to evaluate their coverage options and select the plan that best
meets their needs. Managed care plans would likely reassess which markets they
serve (entering some markets and leaving others), and the greater emphasis on price
competition under premium support could also lead plans to submit lower bids than
they do currently. On balance, the use of premium support would likely increase
the number of beneficiaries enrolled in managed care plans and reduce the number
enrolled in FFS. m
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The importance of delivering care in an efficient manner
has long been a key concern for the Commission in its
work evaluating the Medicare program. Delivering care
efficiently is important because it helps to ensure that the
program’s overall costs, which are borne by both taxpayers
(in the form of payroll and income taxes) and beneficiaries
(in the form of premiums and cost sharing for covered
services), are kept at reasonable levels.

This concern has led the Commission to make numerous
recommendations over the years that affect providers.
The Commission considers the experience of efficient
providers—those with below-average costs and above-
average performance on various quality metrics—when
developing its recommendations for updates to the
payment rates in Medicare’s fee-for-service (FFS)
program. The Commission has also examined broader
changes to the FFS program that would give providers
stronger incentives to deliver care efficiently, such as

a unified payment system for post-acute care services
(Medicare Payment Advisory Commission 2016b), the
development of accountable care organizations (Medicare
Payment Advisory Commission 2009), and the wider use
of gainsharing arrangements among providers such as
hospitals and physicians (Medicare Payment Advisory
Commission 2008b). The Commission has also made
recommendations that would encourage Medicare
Advantage (MA) plans to be more efficient, such as setting
the benchmarks used to determine MA plan payments at
100 percent of FES costs (Medicare Payment Advisory
Commission 2005).

Beneficiary incentives can also play an important role in
ensuring that services are used efficiently. In 2012, the
Commission recommended making a series of changes to
improve and rationalize the FFS benefit. Those changes
included reforming the deductibles for Part A and Part

B, replacing coinsurance with copayments that could
vary by the type of service and provider, and adding a
cap on out-of-pocket expenditures. The Commission

also found that supplemental coverage (such as medigap
and employer-sponsored retiree plans), which covers
some or all of Medicare’s cost sharing, leads to higher
utilization of services that may be of marginal value.

As a result, the Commission recommended imposing a
surcharge on premiums for supplemental policies to reflect
the additional Medicare costs that these plans generate,
which result in higher costs for taxpayers and higher

premiums for beneficiaries (Medicare Payment Advisory
Commission 2012a). The Commission has also supported
the adoption of copayments to moderate the use of certain
services such as some home health episodes (Medicare
Payment Advisory Commission 2011a).

The Commission’s interest in giving beneficiaries greater
incentives to use Medicare services more efficiently has
also led it to examine the implications of using a premium
support model for Part A and Part B.! The Commission
began its examination of premium support in its June
2013 report to the Congress—using the term competitively
determined plan contributions—and included a chapter

on the topic in its June reports for 2014, 2015, and 2016.
The term premium support has been used elsewhere in
different contexts and is thus somewhat inexact. As the
Commission has used the term, premium support refers to
a system in which the federal government makes a fixed,
competitively determined contribution toward the cost of
Medicare coverage, and beneficiary premiums are higher
or lower depending on the relative costliness of the chosen
plan (either the FFS program or a managed care plan).?
The higher premiums for more expensive plans would thus
encourage beneficiaries to enroll in lower cost plans.

The use of premium support would represent a significant
change for the Medicare program and raises numerous
concerns about how it could affect federal spending,
beneficiaries, health care providers, and managed care
plans. To give a few examples:

*  Premium support is often viewed as a way to reduce
federal Medicare spending, but spending could
increase substantially if providers negotiated Medicare
payment rates with managed care plans that were
comparable with commercial payment rates. There
has been substantial consolidation among providers,
and many providers (such as hospitals) have been able
to negotiate commercial rates that now far exceed
Medicare rates.

*  The premium support model anticipates that
beneficiaries will be able to understand their
coverage options and select the one that best meets
their preferences. However, beneficiaries may have
trouble evaluating their options without accurate,
understandable, and comparable information about
their coverage options. And some beneficiaries, such
as those with cognitive impairments or behavioral
health conditions, may have difficulty making an
informed choice.

Report to the Congress: Medicare and the Health Care Delivery System | June 2017 81



*  Beneficiaries consider factors besides premiums
when they select a particular type of coverage, such as
access to certain providers. These other factors could
make beneficiaries less willing to switch to lower cost
plans.

*  Premium support is based on competition among
managed care plans (and the FFS program in some
proposals). There would need to be a robust system
of risk adjustment to compensate plans that attract a
sicker than average mix of enrollees.

This chapter examines some of the key issues that
policymakers may want to resolve if they decided to use
premium support in Medicare. (Given the complexity of
this topic, this chapter does not examine all of the issues
raised by premium support.) The Commission makes no
recommendation on whether premium support should be
used. However, if policymakers decide to pursue the use
of premium support, we discuss some of the potential
consequences of particular approaches to a number of
issues.

This chapter begins by providing some background on the
concept of premium support and then discusses six key
issues related to its use: (1) the role of the FFS program,
(2) standardizing benefit packages and beneficiary
premiums, (3) determining benchmarks and beneficiary
premiums, (4) incorporating quality into premium
support, (5) mitigating the impact of higher premiums on
beneficiaries, and (6) providing premium subsidies to low-
income beneficiaries. We then assess some of the possible
impacts that premium support could have on beneficiaries
and managed care plans.

The term premium support first appeared in a 1995 article
by Aaron and Reischauer, but proposals to apply the
concept to Medicare in some fashion have been around
since the 1980s (Aaron and Reischauer 1995, Kaiser
Family Foundation 2012). These proposals differ in many
respects, but all envision a program in which beneficiaries
would receive their Medicare benefits by choosing among
competing managed care plans or (in some proposals) the
traditional FFS program. This choice between managed
care plans and the FFS program exists now—any
beneficiary can enroll in the FFS program, and 99 percent
of beneficiaries currently have access to an MA plan, with

most having access to multiple plans—but under premium
support, the government would use a different method to
calculate the beneficiary premiums for each option.

Under current law, beneficiaries do not pay a Part A
premium if they are entitled to Medicare through receipt
of Social Security or Railroad Retirement Board benefits
or through Medicare’s end-stage renal disease program.’
Beneficiaries who choose to enroll in Part B usually pay

a monthly base premium ($134 in 2017) that equals about
25 percent of the national average per beneficiary cost of
Part B benefits.* The base Part B premium is set nationally
and does not vary across areas.

In contrast to the FFS program, premiums for MA
enrollees can vary, depending on how plan bids compare
with the local MA benchmark. If plan bids are higher than
the benchmark (which is relatively rare), MA enrollees
pay the Part B premium and the difference between the bid
and the benchmark as an additional premium. If plan bids
are lower than the benchmark, beneficiaries pay the Part

B premium and receive part of the difference between the
bid and the benchmark in the form of extra benefits and
reduced premiums, including the few cases where plans
have elected to offer a reduced Part B premium. However,
most MA plans tend to offer extra benefits such as reduced
cost sharing instead of reducing the Part B premium. As a
result, most MA enrollees pay the same Part B premium as
FFS enrollees.

Under premium support, Medicare would contribute

a specified dollar amount toward the cost of each
beneficiary’s coverage in a given market area. (Throughout
this chapter, cost refers only to expenses that the Medicare
program pays for—either directly through the FFS
program or indirectly through a managed care plan—and
does not include beneficiary cost sharing.) The amount

of this contribution would remain the same, regardless of
whether the beneficiary enrolled in FFS or in a managed
care plan or enrolled in one plan instead of another

plan. The beneficiary premium for each coverage option
would equal the difference between the total cost of that
particular coverage option and Medicare’s contribution.
Any differences in the total cost of the available coverage
options would thus be directly reflected in beneficiary
premiums. Beneficiaries who qualify for both Medicare
and Medicaid could conceivably be handled through

a separate framework because of the challenges of
coordinating the two programs.

An illustrative example helps to demonstrate the basic
difference in how Medicare spending is financed under
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lllustrative comparison of how Medicare spending is financed
under current law versus a premium support system
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Note:  This comparison assumes that managed care plans do not charge an additional premium.

current law versus a premium support system (Figure
3-1). In this example, beneficiaries have three options for
receiving their Medicare benefits—Plan A, Plan B, and
Plan C. One of these “plans” is the FFS program, and

the other two options are managed care plans. The total
monthly cost of providing the Medicare benefit package
varies across the three options: Plan A costs $670; Plan B,
$730; and Plan C, $790. (For these purposes, we do not
need to specify which plan is the FFS program; the key
point is simply that the overall cost of the three options
varies. In reality, there would likely be areas where the
FFS program is the low-cost option, areas where it is the
high-cost option, and areas where it falls somewhere in
between. The difference in cost between the low-cost and
high-cost options would also be, depending on the area,
greater or lower than what is depicted here.)

Figure 3-1 shows how beneficiary premiums and
government funding are currently used to finance
Medicare spending. In this example, all beneficiaries pay
a standard premium of $120, similar to the current Part

B premium, regardless of the option they choose. (For
simplicity, we assume that the two managed care plans bid
below the MA benchmark and do not charge an additional
premium. Note also that beneficiaries pay this premium to
Medicare instead of directly to the plan.’) Medicare pays
the remaining cost. Since the beneficiary premium does
not vary, the differences in the overall cost of the three
options are reflected in Medicare funding, which ranges
from $550 per month for Plan A to $670 per month for
Plan C.

Figure 3-1 also shows how Medicare spending would be
financed under a premium support system. Under this
approach, Medicare would contribute a fixed amount
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toward each beneficiary’s coverage—$610 in this
example—regardless of which plan the beneficiary chose.
Since the Medicare contribution does not vary, differences
in the overall cost of the three options are reflected in the
beneficiary premiums, which range from $60 for Plan A to
$180 for Plan C. Plans with lower costs would thus have
lower premiums than plans with higher costs, which would
give beneficiaries an incentive to choose a lower cost plan.

In this example, the use of premium support reduces

the premium for Plan A (from $120 under the current
approach to $60 under premium support), has no impact
on the premium for Plan B, and increases the premium

for Plan C (from $120 to $180). However, the extent to
which the premiums for the three options would change
under premium support is heavily dependent on the
amount of the Medicare contribution. For example, if the
Medicare contribution under premium support were $550,
the premium for Plan A would continue to be $120, while
the premiums for Plan B and Plan C would be higher

than they are today. If the Medicare contribution under
premium support were $670, the premiums for Plan A and
Plan B would be lower than they are today (Plan A would,
in fact, not charge any premium) and the premium for Plan
C would remain at $120.

Several federally funded health care programs use at
least some elements of premium support to determine
beneficiary or enrollee premiums:

e Under the Medicare Part D drug benefit, prescription
drug plans and MA plans that offer a drug benefit
submit bids that indicate the total monthly cost of
providing Part D benefits. Enrollees pay a base
beneficiary premium that equals 25.5 percent of the
national average bid plus any difference between
their plan’s bid and the national average bid. Part D
enrollees thus pay the full incremental cost if they
decide to enroll in a plan that has above-average costs
and keep the full incremental savings if they decide to
enroll in a plan that has below-average costs.

*  Under the Patient Protection and Affordable Care
Act of 2010 (PPACA), the government pays part of
the premium for eligible individuals who purchase
coverage through the health insurance exchanges.
The plans in the exchanges are grouped into four tiers
(platinum, gold, silver, and bronze) based on their
generosity. Platinum plans have the most generous
coverage, while bronze plans have the least generous.
The government contribution equals the difference
between the premium for the silver plan with the

second lowest premium in an area and an amount the
individual is required to pay based on family size and
income. The amount that the government contributes
does not change if an individual enrolls in a different
plan, so individuals who enroll in a more expensive
plan—such as a platinum or gold plan or a more
expensive silver plan—pay higher premiums, and
individuals who enroll in a less expensive plan, such
as a bronze plan, pay lower premiums.

*  Under the Federal Employees Health Benefits
Program (FEHBP), the federal government provides
health coverage to eligible federal employees, retirees,
and their dependents. The government limits its
contribution for each participating health plan to
either 72 percent of the weighted average premium
for all FEHBP plans or 75 percent of the plan’s
premium, whichever is less. As a result, individuals
who enroll in plans that are more expensive than the
weighted average premium pay the full amount of
any difference between their plan’s premium and this
benchmark.

*  Under the MA program, local plans (plans with
service areas composed of one or more counties
rather than larger, CMS-specified regions) submit
bids that are compared with a benchmark amount.
Plans that submit bids greater than the benchmark
are required to charge beneficiaries a premium that
equals the difference between the plan’s bid and the
benchmark, so the benchmark serves as an upper
bound on the government contribution. In this respect,
the MA benchmark performs the same function
as the weighted average premium in the FEHBP,
although the MA benchmark is based on historical
FFS spending while the weighted average premium
in the FEHBP is determined through competition.
The MA program also includes regional preferred
provider organization (PPO) plans that have service
areas specified by CMS and are composed of one or
more states. The benchmarks for those plans are partly
determined through competition because they equal
a weighted average of the region’s historical FFS
spending and the regional PPOs’ bids.

Although the basic concept of premium support is
relatively straightforward, the development of a premium
support system for Medicare would require policymakers
to address multiple key issues, starting with the role of the
FFES program.
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For its supporters, the appeal of premium support is
based on the fact that managed care plans in some areas
of the country submit bids to provide the Medicare
benefit package at a lower cost than the FFS program.
However, about 70 percent of all Medicare beneficiaries
are enrolled in the FFS program, the FFS program costs
less than managed care plans in some areas of the country,
and some beneficiaries may want the option of choosing
between FFS coverage and a managed care plan. As a
result, the role of the FFS program in a premium support
system is a key issue to consider.

6

Proposals to use premium support have varied in how

they treat the FFS program. For example, some proposals
use premium support only to modify how Medicare pays
managed care plans and leave the FFS program untouched.
Other proposals continue to offer the FFS program

while treating it as a competing plan when calculating
beneficiary premiums. Still other proposals eliminate or
phase out the FFS program and move to a system that
relies entirely on managed care plans to provide Medicare
benefits.

There are arguments for the FFS program to remain
available under a premium support system and to be
treated as a competing plan when calculating beneficiary
premiums. Under this approach, the FFS program would
operate much as it does now. Beneficiaries in the FFS
program would essentially have no restrictions on their
choice of providers and would face few constraints on
their service use compared with beneficiaries enrolled in
managed care plans. Providers who deliver care to FFS
beneficiaries would continue to be paid under the existing
FFS payment rules.

However, Medicare would also develop a “bid” for

the FES program that would be used, along with bids
submitted by managed care plans, to determine the
Medicare contribution and beneficiary premium for

each coverage option in a given market area. The FFS

bid would equal the estimated average per capita cost

of providing the Medicare benefit package for a market
area’s FFS beneficiaries, and the bid would need to

be standardized to reflect the cost for a beneficiary of
average health. FFS spending data currently include some
payments that are not included in MA plan bids, such as
hospice, direct graduate medical education, and indirect
medical education.” Depending on how those payments
were handled under a premium support system, CMS may

need to adjust FFS spending data to develop an FFS bid
that could be compared with managed care plan bids.

There would be several advantages to treating the FES
program as a competing plan under a premium support
system. First, it would ensure that beneficiaries face
premiums that accurately reflect the difference in the

cost of providing the Medicare benefit package through
the FFS program compared with managed care plans.
Given the number of FFS beneficiaries and the difference
between the cost of the FFS program and managed care
plans in many areas, switching from the FFS program to

a managed care plan—or, in some areas, from a managed
care plan to the FFS program—is one of the main ways
that beneficiaries would be able to obtain coverage at less
cost. (Some beneficiaries who are now enrolled in MA
plans would also be able to obtain less expensive coverage
by switching from a higher cost plan to a lower cost plan.)

Second, the presence of the FFS program would help
limit program spending in areas where the FFS program
is less expensive than managed care plans. Under the MA
program, 18 percent of beneficiaries live in counties where
the MA benchmark equals 115 percent of FFS spending,
and most MA plans in those counties are more expensive
than the FFS program. These areas tend to have low rates
of service use, which makes it difficult for plans to offset
their operating costs by reducing unnecessary service

use; these areas are also more rural, so there are relatively
few providers, and plans may have difficulty negotiating
favorable payment rates. Under premium support, the FFS
program could be the lower cost option in some counties
that now have high MA benchmarks, and some plans in
those counties might leave the market if they had to start
charging higher premiums than the FFS program. The
continued availability of the FFS program would thus
serve as a safeguard in areas where managed care plans
choose not to participate.

Third, the presence of the FFS program would also

limit program spending indirectly because FFS payment
rates would serve as a reference point for providers and
managed care plans when they negotiate payment rates.
Many providers have a substantial amount of market
power, and there is widespread evidence that providers
negotiate payment rates with commercial insurers that are
substantially higher than FES rates. For example, the rates
that commercial insurers pay hospitals are often far more
than 50 percent above Medicare rates. Providers that are
part of an MA plan’s provider network are not required to
accept FFS payment rates when they deliver care to the
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plan’s enrollees and thus might be expected to negotiate
payment rates that are closer to commercial rates.
However, our discussions with plan representatives and the
available research indicate that MA plans pay providers
using rates that are similar to FFS rates. Providers may
find it more difficult to negotiate higher payment rates
with MA plans than with commercial plans because
providers have to accept FFS payment rates if they cannot
reach agreement with MA plans. (If a provider does not
join an MA plan’s provider network, the plan is allowed by
law to use FFS payment rates to pay for any covered out-
of-network care. And more broadly, if MA plans cannot
operate profitably in a particular area and decide to leave
the market, providers will be paid at FFS rates when the
beneficiaries in the area enroll in the FFS program.) We
anticipate that the FFS program would continue to have

a dampening effect on payment rates under a premium
support system if managed care plans can use FFS rates to
pay for covered out-of-network care.

Finally, the continued availability of the FFS program

is consistent with the Commission’s long-standing view
that Medicare beneficiaries should be able to receive

their benefits through the FFS program or a managed
care plan, with the important caveat that the government
should not spend more on beneficiaries who enroll in

one sector over the other (Medicare Payment Advisory
Commission 2005). Enrollment in MA plans has grown
substantially over the past decade, but the FFS program
remains popular. Although FFS premiums could increase
in many areas under a premium support system, some
beneficiaries could still prefer FFS coverage for a number
of reasons, such as having a free choice of providers.
Under a premium support system, beneficiaries would

be free to select the type of coverage that best meets

their preferences, with beneficiaries who select a more
expensive coverage option paying the full incremental cost
in the form of higher premiums.

Standardizing benefit packages and
beneficiary premiums

Under a premium support system, some level of
standardization could be used in three areas—
standardization of benefits (the items and services that
would be covered by the FFS program and managed care
plans), standardization of beneficiary cost sharing, and
standardization of risk (adjusting beneficiary premiums
and plan bids for differences in beneficiaries’ health

status). Standardizing these elements of a premium
support system would be important for several reasons:

* to facilitate the determination of a government
contribution amount that is accurate and established
through competition on a level playing field,

* to aid beneficiaries in their decision making by having
clear information about the price and features of each
option,

* to reduce opportunities for favorable selection through
benefit designs, and

* to facilitate administration of the program.

The experience with standardization in certain parts of
Medicare can serve as models for a premium support
system (Table 3-1). Although such a system would likely
be built largely on the current MA framework, the Part
D drug benefit also serves as a model, and there are
lessons to be learned from the medigap experience with
standardization.

If the Congress decides to use premium support and treat
the FFS program as a bidding plan, then the FFS Part A
and Part B benefit package could serve as the standard for
determining plan bids and beneficiary premiums. In that
case, beneficiary cost sharing could be standardized at FFS
levels, although plans could use alternative forms of cost
sharing that are actuarially equivalent. (The Commission
has recommended changing the FES benefit package to
make it more like the typical MA plan’s benefit package, a
topic discussed more fully below.) All bids and payments
to managed care plans also need to be standardized to
account for differences in the health status of beneficiaries.
Insurers would also be allowed to offer benefits beyond
those covered by Medicare, which would allow managed
care plans to innovate and give beneficiaries options that
may be suited to their needs and preferences. (Some argue
that enhanced benefit packages or optional supplemental
benefits should also be standardized to some degree.)
These elements would be similar to the current MA
program. However, two features in Table 3-1 differ from
current MA standards and borrow from the approach

used in Part D—requiring insurers to bid on, and offer,

a standard benefit package and requiring the cost of any
induced demand in plans that offer additional benefits

to be financed by beneficiary premiums instead of by

the government. (In Part D, a sponsor’s bid identifies

the actuarial value of each of the components of the bid.
In stating the value of the benefit, the bid distinguishes
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Program features that could be standardized in a premium

support system and parallels in other programs

Program feature Medicare Advantage Medicare Part D Medigap
1. Standardization of covered Yes Yes Yes
items and services (in basic benefit) (by drug classes)
2. Standardization of cost Yes Yes Yes
sharing (can be actuarially (for standard package
equivalent for basic or through actuarial
benefits) equivalence)
3. Standardization of enrollee Yes Yes No
risk for bidding or payment (but age rating permitted)
purposes
4. All plans bid on and offer a No Yes Yes

standard package (offerings can consist solely

of enhanced packages)

(offerings standardized)

5. (a) Enhanced benefit Yes
packages are permitted (required when plans bid
below benchmark and
receive rebate dollars)

Yes Not applicable
(all offerings are standardized, but
authority for innovative designs
approved by insurance commissioners)

(b) Beneficiaries bear the full No, unlike Part D
cost of induced utilization
beyond the utilization level of

basic coverage

Yes No
(induced utilization of covered services
is financed by Medicare)

6. Number of plans that an Yes
insurer can offer is limited (offerings must have

meaningful differences)

Yes Yes
(offerings must have (because of standardization)

meaningful differences)

Note:

“Actuarial equivalence” is established by determining whether the dollar value of a given set of benefits and/or cost sharing is equal to the dollar value of an

alternative set of benefits and/or cost sharing. A medigap plan is a product offered by a private insurance company that pays Medicare cost-sharing amounts for
which a beneficiary is liable. Medigap plans can also cover the cost of care beyond Medicare’s coverage limits for certain services or the cost of some additional

services Medicare does not cover.

between the cost of the basic (standard) benefit defined
in the statute and the separately identified cost of any
supplementation of the benefit. The portion of the bid
that represents supplemental benefits is financed through
beneficiary premiums, not through Medicare program
payments (42 CFR §423.265 and §423.286).)

Finally, the question of whether to limit the number of
plans that an insurer could offer in a market area may
need to be addressed. Given the array of coverage options,
improved decision support tools would be needed to

help beneficiaries navigate their choices, particularly

for beneficiaries residing in areas with an assortment of
managed care plans.

Defining standardization and reviewing its
use in different programs

The experience of other parts of the Medicare program can

be instructive in considering standardization in a premium
support system.

Standardization in medigap

Medigap plans pay the cost sharing for Medicare-covered
services that beneficiaries would otherwise pay and cover
the cost of care after Medicare benefits are exhausted,

in the case of inpatient hospital care. Some medigap
plans also cover additional benefits such as a foreign
travel benefit. The standardization imposed on medigap
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policies (originally enacted in the Omnibus Budget
Reconciliation Act of 1990) helps illustrate what is meant
by standardization. With certain exceptions, all insurance
companies offering medigap coverage must meet
standardization requirements. In almost all states, there is
a maximum of 10 standard medigap plans an insurance
company can market, identified by letters A through N

(E and H through J are no longer available). Each plan is
distinguished by the extent of its coverage of Medicare’s
cost sharing and any extra benefits. One company’s Plan
A coverage is no different from another company’s Plan
A coverage. The major differences among the various
plans relate to their coverage of the Part A and Part B
deductibles, cost sharing for care in a skilled nursing
facility, the difference between the limiting charge and the
Part B payment amount for claims submitted by providers
that do not accept assignment, and non-Medicare benefits.

The standardization of coverage applies to both the
benefits included beyond those covered by Medicare

and cost sharing for items and services. For example,
Plan A and Plan F differ in terms of the non-Medicare
benefits and cost-sharing coverage. Plan A does not
include a foreign travel benefit, while all Plan F policies
include a standard foreign travel benefit (which is a non-
Medicare-covered benefit). For cost sharing, Plan A does
not cover the Medicare inpatient hospital deductible;
Plan F does. Thus, medigap standardizes the items and
services to be covered as well as any associated cost
sharing. Because insurers can offer only the standardized
plans, standardization extends to the “plan offerings” that
insurers can market.

The impetus for the standardization of medigap policies
was the confusion that beneficiaries faced in choosing
among a wide array of coverage options and the

lack of transparency in the pricing of policies. After
standardization, in choosing among insurance companies,
a beneficiary knows that the coverage under Plan A, for
example, is the same across all companies. This level of
transparency in coverage would aid beneficiary decision
making in a premium support system.

Despite the standardization of benefits and cost sharing
in medigap, beneficiary premiums vary greatly.

Policies’ premiums depend on several factors: the plan’s
administrative costs and profit level (which are capped by
a required minimum medical loss ratio); a beneficiary’s
age and other factors that medigap insurers can use when
setting premiums; and—to a great extent—the use of
health care services by a plan’s beneficiary risk pool. If a

given company’s Plan F, for example, has an especially
unhealthy pool of enrollees, its premium is likely to be
higher than the Plan F premium of another company that
operates in the same market area but has a healthier pool
of enrollees. Because the outlays of medigap insurers

are a function of the utilization of Medicare services,

the geographic variation in service use seen in the FFS
program also has an effect on medigap premiums.

An insurer can have different premiums for the same
standardized plan in different geographic rating areas. For
example, New York State has 10 geographic rating areas
for the pricing of medigap policies. Other factors that
have been cited as contributing to the variation in medigap
premiums are the limited competition in the market (where
there are often dominant insurers in a state) and high
“search costs” (that is, the time and effort of finding and
comparing medigap options may discourage extensive
comparison shopping) (Maestas et al. 2009).

Standardization in Medicare Part D

The premium support concept of using competition among
plans to determine a government contribution level has a
close parallel in the Medicare Part D (prescription drug)
program. In terms of standardizing drug coverage, the
program affords plans wide latitude once a plan meets
certain minimum requirements for the number of drugs
covered in each therapeutic class and coverage of most
drugs in six protected therapeutic classes.

Compared with drug coverage in Part D plans, there is
greater standardization of beneficiary cost sharing under
the Part D drug benefit. Each year, CMS announces a
set of statutorily based benefit parameters, such as the
deductible and out-of-pocket maximum, that apply to all
Part D plans. Part D uses standardized bids to determine
the enrollment-weighted national average premium

that serves as the reference point for determining the
beneficiary premium for each plan. Each prescription
drug plan must develop a bid for a plan using the CMS-
specified standard benefit parameters or a plan with

cost sharing that is actuarially equivalent. An actuarially
equivalent bid has different benefit parameters (for
example, a lower deductible), but the dollar value of its
cost sharing is equal, on average, to the dollar value of cost
sharing in a plan that uses the standard benefit parameters.
Part D plans can offer enhanced packages that have less
overall cost sharing, but such plans must develop a bid
that breaks out the plan’s standard component so that the
government contribution covers only that component.
Among beneficiaries who were enrolled in stand-alone
plans in 2016 and did not receive Part D’s low-income
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subsidy, 63 percent were in enhanced plans and 37 percent
were in standard, or actuarially equivalent, plans.

In Part D, plan bids are based on expected costs for a
person of average health (i.e., with a risk score equal to
1.0). The weighted national average standard bid (74.5
percent of which is subsidized by Medicare) determines
how much a beneficiary will pay for a given plan, with the
premium in each plan also based on a person of average
risk.

Standardization in Medicare Advantage

Under current bidding rules, MA plans are required to
cover the full range of Medicare Part A and Part B services
for their enrollees and to generally follow the same
coverage guidelines used in the FFS program. The MA
program’s “basic” benefits are thus standardized, in the
same way that a given medigap plan’s set of benefits is
standardized. For the evaluation of bids and determination
of a plan’s premium, plans are required to submit bids
“with cost-sharing for those services as required under
parts A and B or . . . an actuarially equivalent level cost-
sharing” (Section 1852(a)(1)(B)(i) of the Social Security
Act). In other words, a plan’s bid may not reduce the cost
sharing that, in statute, is the beneficiary’s responsibility
(nor may the bid include higher overall cost sharing). In
MA, plans can offer supplemental benefits, but they can
also require beneficiaries to purchase extra benefits as

a condition of enrolling in the plan. That is, there is no
requirement that a sponsor offer a plan that consists only
of the standard benefit package.

In MA, premiums for basic coverage are based on

the premium for a person of average health—or a 1.0

risk score—as in Part D (but not in medigap, where

the premium reflects the actual relative health status

of beneficiaries choosing a particular plan). The MA
premium for basic coverage is determined by comparing
a risk-standardized plan bid (representing a bid for a
person of average health) with that plan’s benchmark,
which is also standardized to a 1.0 risk score. Plans with a
standardized bid that exceeds the standardized benchmark
are required to charge a premium equal to the difference
between the two amounts. Because the premium is set

for a person of average health, the premium differences
among plans represent the relative efficiency of such
plans as measured by their costs in relation to FFS. The
premium differences do not reflect different levels of

risk among the actual enrollees of the plan, as they do in
medigap.®

Using standardization in a premium support
system

Based on the experience in MA and other programs,

we explore the rationale for standardizing several
elements of a premium support system—the items and
services that would be covered, beneficiary cost sharing,
beneficiary premiums and plan payments, and the ability
of managed care plans to offer additional benefits that
are not covered by Medicare. There are arguments for
using standardization in a particular way to address these
elements.

Covered items and services

The MA and Part D programs both feature a standardized
package of benefits. In MA, the plan bids that determine
whether plans must charge an additional premium for
Part A and Part B coverage (beyond the standard Part

B premium) are based on the cost of providing the FFS
benefit package. In Part D, plan bids that determine

the national average premium are based on the cost of
providing a basic benefit that is specified in statute. In
either program—or in a premium support system—if
benefits were not standardized, one plan could have a
relatively lower bid than another plan simply because the
lower priced plan provides less generous coverage. The
standardization of benefits also guards against strategies to
achieve favorable selection through benefit design.

A premium support system relies on the establishment

of a reference point that can be used to compare bids

for the purpose of setting the government contribution.

In a premium support system where the FFS program
functions as a competing plan, the FFS benefit package
could serve as the reference point—that is, the standard
benefit package—as is the case now for MA plans. The
FFS benefit is uniform across the country and should not
be modified in different market areas, particularly if the
FFS program is the only coverage option available in some
areas (a situation that can change, in any area, from year

to year). In addition, the FFS program is used (for now) to
establish the expected cost of a beneficiary with average
health and thus serves as the foundation for the current risk
adjustment system.

Ideally, the FFS benefit package that would exist
under a premium support system would have a design
different from the current package. The Commission
has recommended several changes to the FFS benefit
package, such as adding an annual limit on beneficiary
out-of-pocket spending and using copayments rather
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The Commission’s recommendations to modernize the FFS benefit package

Commission considered ways to reform the

traditional benefit package with two main goals:
(1) to give beneficiaries better protection against
high out-of-pocket (OOP) spending and (2) to create
incentives for them to make better decisions about their
use of discretionary care (Medicare Payment Advisory
Commission 2012a). The current fee-for-service (FFS)
benefit design includes a relatively high deductible for
inpatient stays, a relatively low deductible for physician
and outpatient care, and a cost-sharing requirement of
20 percent of allowable charges for most physician care
and outpatient services. Under this design, no upper
limit exists on the amount of Medicare cost-sharing
expenses a beneficiary can incur. Without additional
coverage, the FFS benefit design exposes Medicare
beneficiaries to substantial financial risk. In part because
the FFS benefit design is not comprehensive, almost
90 percent of FFS beneficiaries receive supplemental
coverage through medigap, employer-sponsored retiree
plans, or Medicaid. This additional coverage addresses
beneficiaries’ concerns about the uncertainty of OOP
spending under the FFS benefit. However, it also reduces
incentives for beneficiaries to weigh their decisions
about the use of care. As currently structured, many
supplemental plans cover all or nearly all of Medicare’s
cost-sharing requirements, regardless of whether there
is evidence that the service is ineffective or, conversely,
whether it might prevent a hospitalization. Moreover,
most of the costs of increased utilization are borne by
the Medicare program.

In its June 2012 report to the Congress, the

In the 2012 report, the Commission included a
recommendation on the redesign of the FFS benefit
package. A primary goal of the recommendation is
to protect beneficiaries against high OOP spending,
thus enhancing the overall value of the FFS benefit
and mitigating the need for beneficiaries to purchase

supplemental insurance. The recommendation creates
clearer incentives for beneficiaries to make better
decisions about their use of care while holding the
aggregate beneficiary cost-sharing liability about the
same as under current law. It also allows for ongoing
adjustments and refinements in cost sharing as evidence
of the value of services accumulates and evolves.
Finally, by adding a charge on supplemental insurance,
the recommendation aims to recoup at least some of
the additional costs resulting from the higher service
use encouraged through supplemental insurance while
allowing risk-averse beneficiaries the option to buy
supplemental coverage if they wish to do so.

Recommendation 1-1 from the Commission’s
June 2012 report to the Congress

The Congress should direct the Secretary to develop
and implement a fee-for-service benefit design

that would replace the current design and would
include:

* an out-of-pocket maximum;
¢ deductible(s) for Part A and Part B services;

e replacing coinsurance with copayments that
may vary by type of service and provider;

* secretarial authority to alter or eliminate cost
sharing based on the evidence of the value
of services, including cost sharing after the
beneficiary has reached the out-of-pocket
maximum;

* no change in beneficiaries’ aggregate cost-
sharing liability; and

e an additional charge on supplemental
insurance. B

than coinsurance for some services, which would make
the FES benefit more like the typical MA plan’s benefit
package. The Commission has also recommended
imposing an additional charge on supplemental coverage
because it leads to higher utilization and higher program

expenditures (see text box) (Medicare Payment Advisory
Commission 2012a). The combination of the annual
limit on out-of-pocket spending and the additional charge
would likely reduce the number of beneficiaries who buy
medigap coverage.
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Beneficiary cost sharing

The rationale for standardizing cost sharing is similar to
the argument for standardizing covered items and services.
In the MA program, standardization of Medicare cost
sharing—and specifying that it is equivalent to the cost
sharing in the FFS program (either exactly equivalent or
actuarially equivalent)—maintains comparability between
MA plans and FFS and comparability in pricing among
MA plans. The Part A and Part B benefit package includes
specific levels of cost sharing that Medicare does not cover
and for which beneficiaries are liable. A managed care plan
cannot incorporate a lower level of cost sharing into its

bid in order to increase the government contribution, and
neither can a plan impose higher cost sharing—reducing
the plan’s stated costs for the Part A and Part B benefit
package—so that its bid appears lower than it should be.

Although plans can use the actuarial value of FES cost
sharing to establish a standardized bid, CMS has rules that
limit cost sharing for some categories of services. These
limits are service specific and aim to prevent plans from
using cost sharing to discourage the enrollment of sicker
beneficiaries. Some limits were enacted in statute (such
as those for chemotherapy administration services, renal
dialysis services, and care in a skilled nursing facility)
and the Secretary has the authority to identify additional
services for which the cost sharing ““shall not exceed the
cost-sharing required for those services under parts A
and B” (Section 1852(a)(1)(B)(iv) of the Social Security
Act). For example, the cost sharing for Part B drugs may
not exceed the 20 percent coinsurance used in the FFS
program. In the advance notice of MA rates and call
letter for 2018, CMS stated that it may impose additional
standards for cost sharing (Centers for Medicare &
Medicaid Services 2017). One area of concern is inpatient
mental health, where cost-sharing levels in some MA
plans appear to far exceed FES levels. Such oversight of
plans’ cost-sharing structures may need to continue in a
premium support system, as would the general MA rule
that allows CMS to reject plan benefit designs that are
discriminatory.

Permitting plans to meet the requirement through an
actuarial equivalence standard gives plans great flexibility
in benefit design so that cost sharing can be a tool used

to promote effective care. Another cost-sharing feature
that CMS is testing—yvalue-based insurance design
(VBID)—-could be accommodated in a model that
standardizes cost sharing based on actuarial equivalence.
Under VBID, reduced cost sharing is used to promote

use of certain services that improve care and increased

cost sharing is used to reduce the use of low-value care.
Differences in cost-sharing amounts could also target
beneficiaries with specific diseases—for example, by
eliminating copayments for primary care physician visits
for diabetics.”

Beneficiary premiums and plan payments

If bids are not standardized to reflect the cost of a
beneficiary of average health, the bid of an inefficient
plan could be lower than the bid of a much more efficient
plan only because the former could have the advantage

of favorable selection—that is, it would attract healthier
enrollees. Allowing premiums to vary based on differences
in health status is inconsistent with the notion of using
premium support to establish a “best price” determined
through competition on a level playing field. If bids and
premiums are not standardized, the system would have the
premium variation seen in medigap.

Requiring all plans to market a basic package

In Part D, the most popular plans are those with enhanced
benefits such as reduced deductibles, but all plan sponsors
that wish to offer an enhanced package must also offer the
standard benefit (or an actuarially equivalent design). A
beneficiary can compare the price and other features of the
standard and enhanced options in choosing between the
two.

Unlike Part D, MA plans are not obligated to offer a
benefit package that consists only of the Part A and Part B
benefit package. Instead, a plan can include non-Medicare-
covered benefits in its package and require enrollees to
pay for the cost of such benefits through a premium. These
additional benefits are known as “mandatory supplemental
benefits,” and they originated in the early use of private
plans in Medicare, when the only organizations permitted
to have Medicare contracts were HMOs and HMO-like
entities that, by definition, included preventive benefits

as covered benefits. Medicare did not originally cover
preventive benefits, and HMOs were allowed to cover
them using premium revenue from plan members. In

the current MA program, plans that feature mandatory
supplemental benefits must be designed in a way that does
not discourage the enrollment of certain beneficiaries (for
example, low-income beneficiaries who cannot afford a
high premium).

There are a number of reasons for requiring plans to bid
on and offer a basic benefit under premium support. This
approach would help ensure that plan bids provide true
estimates of the cost of providing the standard benefit and
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lllustrative example of the impact of induced utilization on plan costs

Total
allowed Plan cost Plan cost
amount due to due to
Total Total ($200 Plan Additional lower induced
visits copays per visit) cost plan cost copay utilization
Scenario 1:
$40 copayment
for physician visits 1 $40 $200 $160
Scenario 2:
$20 copayment
without induced $20
utilization 1 $20 $200 $180 ($180 - $160) $20 $0
Scenario 3:
$20 copayment
with induced $200 $40 $160
utilization 2 $40 $400 $360 ($360 - $160) ($2 x $20) ($200 - $40)

would make it easier to set the government contribution
and beneficiary premiums. From a beneficiary point of
view, this approach would facilitate comparison among
coverage options and is consistent with the concept that
plans should have some flexibility in benefit design so that
their offerings can meet the needs of beneficiaries looking
for different benefits. There are beneficiaries who may

not want any extra benefits and would be satisfied with
paying a lower premium and paying for other services out
of pocket.

Dowd and colleagues point out how, if plans were

not required to offer a standard package, they could
manipulate the bidding system to influence the
determination of the government contribution through

the pricing of supplemental benefits (Coulam et al.

2013, Dowd et al. 1996). The exact strategy that a
company would use depends on the manner in which

the government contribution is set. However, Burke and
colleagues note that the manipulation of the basic bid is
illegal and is something that CMS guards against when it
reviews MA bids (Burke et al. 2013). We would expect a
premium support system to have a bid review process that
is similar to, or perhaps more intensive than, the review
process for the MA program so that CMS would continue
to guard against manipulation of bids. In addition, the
strategy of having a product with a higher basic bid to
increase the government contribution may not be feasible

in a market that is highly competitive and plans are
offering options that consist only of the basic plan.

In sum, then, leaving aside the issue of possible
manipulation of bids, a premium support system that
requires plans to offer a standardized basic package that is
directly comparable with FFS would:

*  help beneficiaries determine the cost of a given plan;

e help address selection bias (because supplemental
benefits can be designed to attract healthier
beneficiaries);

* simplify the determination of the government
contribution; and

* simplify CMS oversight of the bidding process.

As aresult, under premium support, each managed care
plan could be required to offer an option that beneficiaries
can directly compare with the FFS program.

Allowing plans to offer additional benefits

A “pure” version of premium support could require all
differences among plans to be expressed in terms of their
premiums, with the least expensive plans potentially
offering cash rebates. Beneficiaries who wanted extra
benefits not covered in Medicare’s standard benefit
package—such as hearing aids and routine eyeglasses—
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would pay for them out of pocket. However, the practice
in both MA and Part D has been to allow plans to offer
multiple benefit packages that can involve the payment
of an additional premium. Requiring plan sponsors to bid
on, and offer, a basic package would not preclude them
from offering additional benefits that beneficiaries could
purchase to enhance their insurance coverage.

An important difference exists between MA and Part D in
how premiums for additional benefits are determined. If
policymakers decide to use premium support, the Part D
approach, in which the costs of induced demand (greater
service use) are included in the premium for additional
benefits, could be more appropriate in a premium support
system. Table 3-2 illustrates the problem with the approach
used in the MA program.

In Scenario 1, a plan’s benefit package has a $40
copayment for physician visits; in Scenario 2, a plan’s
benefit package is the same as the first plan but has a
$20 copayment for physician visits. If this difference
prompted a beneficiary to have two visits rather than
one (Scenario 3), the second plan would need additional
revenue to pay for both the difference between the $40
and $20 copayments and the cost of the additional visit.
A $200 office visit with a $40 copayment would entail a
$160 cost to the plan, while two $200 visits with a $20
copayment would entail a cost of $180 per visit for the
plan, or $360 in total. With the lower copayment, the
plan’s revenue would have to increase by $200 to cover
its additional costs (the difference between Scenario

3’s $360 and Scenario 1°s cost of $160). The induced
utilization accounts for most of the additional cost ($160
of the $200). The MA program allows plans to include
the entire $360 cost of the physician services in their bid
for the basic Part A and Part B benefit, in effect raising
program costs for taxpayers and all beneficiaries, who pay
higher Part B premiums because of the higher program
costs. If MA rules did not permit induced utilization to
be considered part of the basic benefit (as is the case

in Part D), the additional cost of $160 from induced
utilization would have to be financed through beneficiary
premiums.'°

This approach would be similar to the Commission’s
recommendation to impose an additional charge on
supplemental coverage such as medigap in recognition

of the higher Medicare program costs that occur when
beneficiaries who pay little or no cost sharing use more
services (see text box, p. 90) (Medicare Payment Advisory
Commission 2012a).!!

Currently in MA, supplemental benefits can take the form
of reduced cost sharing for Part A and Part B benefits,
additional benefits that Medicare does not cover, or a
combination of the two. None of these supplemental
benefits are standardized. Given the experience with
medigap plans, policymakers may want to consider
standardizing supplemental benefits in some fashion

in a premium support system (although the need for
standardization would be somewhat lessened if all plans
were required to offer a standard Part A and Part B benefit
package). For example, the coverage of hearing aids

by MA plans varies widely. A total of 2,400 MA plans
covered hearing aids in 2016, but among those plans there
were 123 unique variations of hearing aid coverage—by
in-network or out-of-network providers; by type of hearing
aid; by type of cost sharing (copayments or coinsurance);
and, most commonly, by a dollar limit on the amount of
coverage. However, in considering whether and how to
standardize additional benefits, policymakers would need
to weigh the benefits of making it easier for beneficiaries
to understand their coverage options against the benefits
of allowing plans to have innovative benefit designs and
provide a greater range of coverage options.

Other issues related to standardization

Several issues related to standardization deserve mention:
program features that would not be standardized under
premium support, the importance of giving beneficiaries
adequate decision support tools, the potential need for
other reforms in the medigap market, and the possible
need to limit the number of available managed care plans.

Under premium support, not all features would
need to be standardized

We have emphasized the importance, for premium support,
of standardizing the benefit package and standardizing
risk for bidding purposes. It is equally important to be
clear about the flexibility plans would have under this
approach with respect to cost sharing and plan offerings.
For cost sharing, an actuarial value standard—rather than
an item-by-item set of cost-sharing parameters—gives
plans latitude in designing their cost-sharing structures and
facilitates their ability to develop value-based insurance
designs or use different levels of cost sharing to encourage
the use of preferred providers. Nevertheless, an actuarial
value standard means that variation would continue to
exist among plans, and beneficiaries would have to be able
to understand and evaluate those differences. Requiring
insurers to offer a plan that covers only the standard
package of FFS benefits would help beneficiaries in their
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decision making, but there could still be a wide range of
varying cost-sharing structures.

Decision support tools for beneficiaries

To facilitate beneficiaries’ evaluation of plans’ various
cost-sharing structures in a premium support system,
beneficiaries would need access to decision support
tools. The Health Plan Finder tool of the Medicare.gov
website has a number of features to assist beneficiaries in
understanding differences among plans. One such feature
is the out-of-pocket cost calculator that determines how
much these costs are for beneficiaries with different levels
of health (poor, fair, and excellent) and/or three different
diseases (diabetes, congestive heart failure, heart attack),
based on a plan’s premiums and cost-sharing structure.
Such a tool would continue to be necessary in a premium
support system that uses an actuarial value standard
instead of specific, service-by-service cost-sharing
parameters. In past work, we noted that the manner in
which premiums are displayed through the Health Plan
Finder could be more transparent so that beneficiaries
can see all premiums displayed—the Part B premium and
plan premiums for Part C and Part D (Medicare Payment
Advisory Commission 2015b).

A plan’s provider network is important to beneficiaries.
Although CMS has undertaken efforts to make it easier
for beneficiaries to know which providers are in a
plan’s network, more work is needed to convey accurate
information on provider participation and whether
providers are accepting new patients. In this regard, the
tools available to facilitate choice in MA and Part D
(such as Medicare Plan Finder) could be improved. The
Commission has also recommended additional funding
for the State Health Insurance Assistance Programs
(SHIPs) that provide one-on-one counseling to Medicare
beneficiaries (Medicare Payment Advisory Commission
2008a).

Possible reforms in the medigap market

Currently, an MA plan may change its provider network
from year to year, which can result in enrollees losing

the ability to see the providers they typically use. While
beneficiaries can freely move among MA plans during
the annual election period, MA enrollees who are
interested in switching to the FFS program (and buying
medigap coverage to go with it) may not be able to find
an affordable medigap policy because there is a limited
one-time open enrollment period for most beneficiaries to
buy medigap coverage. This feature restricts beneficiaries’

freedom of movement between FFS and MA and makes
the playing field between the two sectors uneven.
However, making it easier to obtain medigap coverage
could result in greater service use and result in higher
program costs, particularly if no additional charge were
imposed on supplemental premiums or the additional
charge did not fully offset the additional program costs.
Allowing beneficiaries to move from managed care plans
to the FFS program and obtain medigap coverage without
allowing medigap insurers to underwrite prospective new
subscribers would also likely raise medigap premiums,
particularly if the beneficiaries switching to FFS were
high-need, high-cost beneficiaries.

Limiting the number of plans that are offered

In both MA and Part D, CMS will not approve an insurer’s
plans in a given market unless there are “meaningful
differences” between them. Insurers that wish to offer
multiple plans in a service area “must guarantee the plans
are substantially different so that beneficiaries can easily
identify the differences between those plans in order to
determine which plan provides the highest value at the
lowest cost to address their needs” (Centers for Medicare

& Medicaid Services 2017). In MA, plans do not meet

this requirement if the difference between plans in their
expected out-of-pocket costs is less than $20 per member
per month. Such a policy would be consistent with the
design of a premium support system. For example, when
the Congressional Budget Office (CBO) examined premium
support, it outlined an illustrative option that had a high
degree of standardization of benefits and cost sharing. CBO
suggested that companies be limited to offering a maximum
of four plans in a market: up to two basic plans that cover
the basic Part A and Part B benefits (but which could differ
based on their provider networks, for example), and one
“package of enhanced benefits (with a single fixed higher
actuarial value that would be the same for all insurers) to go
along with each basic package offered. Enrollees would pay
the full additional cost of the enhanced packages through
higher premiums. Under such rules regarding packages
with enhanced benefits, beneficiaries would find it easier to
compare plans, and thus competition would be heightened”
(Congressional Budget Office 2013).

Policymakers could also consider limiting the number of
plans by disqualifying plans that submit especially high
bids. This option would improve competition by giving
plans an added incentive to submit the lowest possible bids.
However, such an approach may not be feasible in markets
where the number of companies offering Medicare plans

is limited. In addition, plans could respond by submitting
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Program feature

Summary rationale for standardizing some features of a premium support system

Rationale for using standardization

1.

Covered items and services are
standardized.

Standardization of these items facilitates beneficiary decision making, with clear price
signals about relative premium costs and delineation of what is covered. It ensures a

level playing field among bidding plans, one of which (the fee-for-service program) is
standardized in each market area. Plans can neither offer lower bids by reducing benefits
or increasing cost sharing nor offer a higher bid because of reduced cost sharing or
enhancement of benefits.

2. Cost sharing is standardized. Standardized cost sharing also ensures a level playing field for bidding purposes. A standard
plan can have actuarially equivalent cost sharing, as is the case under current rules for
Medicare Advantage and Part D. Such a policy maintains the comparability of bids but gives
plans flexibility in designing cost-sharing rules that can promote more effective care. For
beneficiaries, standardized cost sharing will mean that all standard plans will have the same
level of cost sharing, on an actuarial basis.
3. Enrollee risk for bidding and payment Standardization of this feature ensures a level playing field among plans by identifying the
purposes is standardized. most efficient plans. Setting premiums based on the cost for a beneficiary of average health
will provide the right price signal for beneficiaries by identifying which plans are the most
efficient. (Some redistribution of funds across plans may be necessary.)
4. All plans bid on, and offer, a The use of a standard bid would make it easier to determine the government contribution and
standard package. would simplify program administration. Requiring plans to offer a standard package would
enhance beneficiary choice by offering a private plan that is directly comparable with the fee-
for-service program.
5. (a) Enhanced benefit packages are The first element continues current Medicare Advantage policy, but the second element is
permitted, but (b) beneficiaries bear patterned after Part D, where induced utilization is not financed by the government. The
the full cost of induced utilization second element is also consistent with the Commission’s recommendation to impose an
beyond the utilization level of basic additional charge on feefor-service beneficiaries who have supplemental coverage.
coverage.
6. Number of plans that an insurer can The Medicare Advantage program limits the number of plan offerings by requiring them to

offer is limited.

have meaningful differences. Such a policy helps beneficiaries understand differences among
plans, but plans should also have flexibility in designing innovative benefit packages.

bids that were too low initially with an intent to gain market
share that could be retained in future years with higher bids.
Moreover, if plans were disqualified for high bids in a given
market, the plans could be unavailable to bid in that market
in future years, which could reduce the overall level of
competition in the long run.

Summary of the rationale for standardizing
some features of a premium support system

Table 3-3 lists the same features of a premium support
system that we used in Table 3-1 (p. 87) and summarizes
the rationale for using standardization.

Determining benchmarks and
beneficiary premiums

A key issue in developing a premium support system in
Medicare is the method for determining the government’s
contribution toward each beneficiary’s coverage. Under
premium support, the government would first establish a
benchmark that would serve as a reference point for the
cost of providing the standard Medicare benefit package.
This benchmark would consist of two components: the
Medicare contribution and a base beneficiary premium.
The Medicare contribution would remain the same,
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regardless of whether beneficiaries received their Medicare
benefits through the FFS program or a managed care
plan.'? In contrast, the premiums paid by beneficiaries
would vary across plans and would equal the base
beneficiary premium plus any difference between the
benchmark and the plan’s cost of providing the Medicare
benefit package.

In a premium support environment, there are arguments
for using competitive bidding to determine the benchmark.
Under this approach, the FFS program and managed care
plans would each submit bids that indicate the revenue
needed to provide the Medicare benefit package, and
bidding would be conducted using geographic areas

that reflect local health care markets. The government
could determine the benchmark in a variety of ways. We
believe that two methods for determining the benchmark
could have merit: (1) comparing the FFS bid with a
representative measure of the bids from among the area’s
managed care plans and using the lower of the two as the
benchmark or (2) using the enrollment-weighted average
of all plan bids. Under either method, using local health
care markets as bidding areas would result in benchmarks
that vary across areas because of the regional variation in
health care service use and spending.

Once an area’s benchmark had been established, the base
beneficiary premium could be a standard dollar amount
that is determined nationally and is the same in every

area, like the current Part B premium. Under an alternate
approach, the base beneficiary premium could equal a
standard percentage of the benchmark, which would

result in base beneficiary premiums that vary from area

to area. Under either approach, the beneficiary premium
for any given plan could be higher or lower than the base
beneficiary premium, depending on how the plan’s bid
compared with the benchmark. Regardless of how the
base beneficiary premium is set, the Medicare contribution
under this approach (like the benchmarks) would also vary
from area to area, but would be the same for every plan
within a given area.

Establishing the benchmark

Medicare could set the benchmark by using competitive
bidding or some form of administered pricing. With
competitive bidding, the government would collect bids
from managed care plans—and prepare an FFS bid—and
use those bids to determine the benchmark. Medicare
follows this approach in the Part D program, where stand-
alone prescription drug plans and MA plans that have drug
coverage (there is no FFS program in Part D) submit bids

that indicate the cost of providing drug coverage. CMS
uses the bids to calculate the national average bid and uses
that average to determine the base beneficiary premium
and the Medicare contribution. With administered pricing,
Medicare would set the benchmark using a formula that
relies on certain historical data, such as FES spending.
Medicare uses this approach in the MA program, where
CMS determines beneficiary premiums and plan payment
rates by comparing plan bids with benchmarks that are
based on historical FFS spending projected forward.

There are arguments to support using competitive bidding
to establish the benchmark under a premium support
system. Since the primary benefit of a premium support
system would be to give beneficiaries an incentive to
consider the difference in the cost of the FFS program
and managed care plans, collecting accurate information
about the relative “price” of the Medicare benefit package
in the two sectors (i.e., FFS vs. managed care) would

be essential. Under competitive bidding, the price of

the benefit package would become evident through plan
bids. Since we assume the bidding would be conducted
annually, as in the MA program, the information provided
by the bids would be updated regularly to account for
changes in service use.

Policymakers would also need to decide whether the
bidding process should be conducted nationally or

using smaller geographic areas. The MA program uses
geographic areas that are composed of individual counties
or one or more states, while the Part D program conducts
some bidding at the national level and some bidding
using regions composed of one or more states.'® The
Commission has previously recommended that the MA
program switch from its county-level system to a set of
larger areas that better reflect local health care markets
(Medicare Payment Advisory Commission 2005). Under
this approach, urban counties would be grouped into a
market area if they were located in the same state and
the same core-based statistical area; rural counties would
be grouped into a market area if they were located in the
same state and the same health service area as defined
by the National Center for Health Statistics (Medicare
Payment Advisory Commission 2016b). This method
would produce 1,231 market areas in the 50 states and the
District of Columbia. These geographic areas could also
work in a premium support system.

Once the bidding areas were defined, health care insurers
would decide which areas they would serve and would
submit a bid for each plan offered in a particular area.
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TABLE
Distribution of market areas by number of eligible MA plan bids in market area, 2016

. Average Average
Number of eligible plan Number of Share of FFS spending MA penetration rate
bids in market area market areas beneficiaries per beneficiary (percent)
Zero* 208 2.4% $799 8.2%
1to?2 278 6.2 759 17.3
3t 5 372 14.8 753 21.0
61010 211 20.0 760 30.1
111020 126 30.7 774 34.4
More than 20 36 26.0 834 42.0

Note:  MA (Medicare Advantage), FFS (fee-forservice). FFS spending for 2016 is projected and excludes hospice, direct graduate medical education, and indirect medical
education payments to make it comparable with MA plan bids. For comparison, FFS spending has been standardized for a beneficiary of average health status.
Market areas consist of core-based statistical areas and health service areas in the 50 states and the District of Columbia. The number of Medicare beneficiaries
and MA enrollees included are as of January 2016.
*Market areas have no eligible plan bids if either (1) no MA plans are available in those areas or (2) we excluded all of the available MA plans based on the
criteria we used for our analysis. The average penetration rate of 8.2 percent in these areas is due to enrollment in MA plans that we excluded from our analysis,

such as employer group plans and special needs plans.

Source: MedPAC analysis of Medicare Advantage plan bids for 2016 and Medicare enrollment data for January 2016.

As part of the bidding process, plans would be required
to serve the entire area and accept all beneficiaries who
wished to enroll.'* Each bid would indicate the monthly
amount of revenue that plan required to provide the
standard package of Medicare benefits and would include
the plan’s administrative costs and any profits. Since the
FFS program would be treated as a competing plan under
a premium support system, CMS would also prepare a
“bid” for each area’s FFS enrollees.

The experience of the MA program suggests that the
number of managed care plans would vary considerably
across areas (Table 3-4). We used MA plan bids for

2016 and the market areas defined above to determine
how many MA plans are currently available in each

area. We counted only MA plans that met three criteria:
(1) the plan was available to at least half of the area’s
beneficiaries (making it more likely that the plan would
be willing to serve the entire area under premium
support); (2) the plan was open to all beneficiaries (which
excluded special needs plans and employer-sponsored
plans that, by definition, are available only to certain
beneficiary groups); and (3) the plan had at least 100
enrollees. Under these criteria, more than 90 percent of
beneficiaries had at least 3 eligible MA plans available in
their areas, and more than 25 percent had more than 20
MA plans available. The areas with many plans tended
to have higher FFS spending, on average, than the areas
with fewer plans. These figures should be viewed only

as an approximation; a premium support system would
differ from the MA program in numerous respects, and
an area’s number of available plans could be higher or
lower than it is now.

The bids from managed care plans and the FFS program
could vary for two reasons—differences in the underlying
efficiency of each plan (i.e., its ability to deliver the
standard package of benefits at a lower cost) and
differences in the health of the beneficiaries enrolled

in each plan. Greater efficiency and healthier enrollees
would each tend to lower a plan’s bid; lower efficiency
and sicker enrollees would each tend to increase a plan’s
bid. Consistent with the goal of giving beneficiaries an
incentive to enroll in more efficient plans, any differences
among an area’s plans in beneficiary premiums would
need to be based only on differences in the underlying
efficiency of the plans. CMS would thus need to
standardize all bids so that they represented the cost of
serving a beneficiary of average health status, which
would eliminate any variation in plans’ bids that reflected
differences in the health status of their respective enrollees.
CMS makes similar adjustments to plan bids in MA and
Part D using a combination of demographic and diagnostic
information.

Once the bids were standardized, the government would
establish each area’s benchmark. The method used to
establish the benchmark would be very important because
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the benchmark is the basis for determining both the
Medicare contribution and the base beneficiary premium.
Relatively speaking, a method that produced higher
benchmarks would result in higher Medicare contributions
and higher overall Medicare spending than a method

that produced lower benchmarks. Higher benchmarks
would also mean lower beneficiary premiums: Because
the Medicare contribution would be higher, the difference
between a plan’s bid and the Medicare contribution (i.e.,
the beneficiary premium) would be smaller than it would
be using lower benchmarks.

There may be arguments for establishing the benchmark
using one of two methods. The first method would
compare the FFS bid with a representative measure of the
bids from managed care plans and use the lower of the two
as the benchmark. We used this method to develop many
of this chapter’s illustrative examples, with the median

bid serving as the representative measure of plan bids.

The second method would set the benchmark equal to the
enrollment-weighted average of all bids (both FFS and
managed care plans). The latter approach would be similar
to the method that Part D uses to calculate its benchmark,
although that program does not have an FFS component.

Both methods are appealing because they would produce
benchmarks that fall somewhere in the middle of the
distribution of bids. In particular, they would avoid setting
the benchmark equal to one of the lower bids.'> Although
policymakers could set the benchmark equal to one of the
lower bids (this method would save the government more
money), such an approach could have some undesirable
effects. First, the resulting benchmarks would be less
generous, which means that beneficiary premiums would
be correspondingly higher and more extensive measures
might be needed to mitigate undesirable consequences
for beneficiaries. Second, the lower bids might be
unrealistically low (for example, if the plans submitting
them are entering new market areas and bid low in an
effort to gain enrollment), which could result in larger
changes in premiums (up or down) from year to year.

Policymakers would need to consider several factors

in deciding whether to use the lower-of method or the
weighted-average method. First, the lower-of method
would result in lower benchmarks in most market areas
and thus generate more program savings. In our earlier
work on premium support, we compared MA plan bids
with FES costs using the urban and rural market areas
previously described, and we found that while MA
plans were the lower cost option in many areas, the

FFS program was the lower cost option in other areas
(Medicare Payment Advisory Commission 2015a).
Consistent with this finding, the lower-of method would
base the benchmark on the lower cost delivery system in
each area. Under this approach, benchmarks would always
be equal to or lower than the FFS bid but could never be
higher. In contrast, the weighted-average approach would
use all bids to calculate the benchmark (not just the bids
from the lower cost delivery system), resulting in higher
benchmarks that could conceivably exceed the FFS bid in
some areas.

Another factor to consider would be a market area’s
overall level of managed care penetration. Under the
lower-of approach, an area’s benchmark could be based
on a plan’s bid even if the penetration rate was very low
(for example, 5 percent). This approach would result in
higher premiums for FFS enrollees and give them an
incentive to switch to a managed care plan, but it could
also raise concerns about the plan’s capacity to handle a
substantial increase in enrollment. By comparison, under
the weighted-average method, the benchmark for an area
with 5 percent penetration would also be lower than the
FFS bid, but the difference between the benchmark and
the FFS bid would be relatively small because almost all
of the area’s beneficiaries (95 percent) would be enrolled
in FFS. To address this concern, the use of competitive
bidding between the FFS program and managed care
plans could be limited to markets with a minimum level of
managed care penetration.

Under the lower-of method, policymakers would also need
to decide what to use as a “representative measure” of the
bids from an area’s managed care plans. Policymakers
would have a number of options, such as the lowest bid,
median bid, or average bid. Using the lowest bid instead
of a higher figure, such as the median or average bid,
would make it more likely that benchmarks would be
based on managed care plan bids rather than the FFS

bid. To demonstrate this point, we compared the MA

plan bids that we analyzed in Table 3-4 (p. 97) with each
area’s FFS costs, which we used as a proxy for an FFS

bid (Table 3-5). We compared FFS costs with the lowest
MA bid in each area and found that FFS costs were lower
in 473 of the 1,231 areas (38 percent), although the areas
where FFS costs were lower had a relatively small number
of Medicare beneficiaries (6.1 million, or 11 percent of
the total). However, the use of the lowest bid could have
some undesirable effects, as discussed earlier. Compared
with either the median or average MA bid, FFS costs
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Comparison of local FFS costs and MA plan bids, 2016

Millions of beneficiaries living

Number of areas where: in areas where:

FFS is MA is FFS is MA is
lower lower lower lower
Compare local FFS costs to lowest MA bid in area 473 758 6.1 48.4
Share of total 38% 62% 1% 89%
Compare local FFS costs to median MA bid in area 739 492 18.0 36.5
Share of total 60% 40% 33% 67%
Compare local FFS costs to average MA bid in area 722 509 18.0 36.5
Share of total 59% 1% 33% 67%

Note:  FFS (fee-for-service), MA (Medicare Advantage). For this analysis, we excluded hospice, direct graduate medical education, and indirect medical education
payments from FFS costs to make them comparable with MA plan bids. FFS costs and MA plan bids have both been standardized for a beneficiary of average
health status. Areas consist of core-based statistical areas and health service areas in the 50 states and the District of Columbia. Number of Medicare beneficiaries
are as of January 2016. Some areas did not have any eligible MA plan bids in our analysis because either (1) no MA plans were available in those areas or (2)

we excluded all of the available MA plans based on the criteria we used for our analysis. The areas without any eligible MA plan bids are included in the “FFS is

lower” columns.

Source: MedPAC analysis of MA plan bids for 2016 and Medicare enrollment data for January 2016.

were lower in about 60 percent of all areas, and those
areas accounted for about 33 percent of beneficiaries.
Under any of these scenarios, a substantial majority of
beneficiaries—two-thirds or more—would live in areas
where benchmarks under a premium support system
would likely be based on the bids submitted by managed
care plans.

16

Under either method, policymakers would need to decide
whether all plan bids would be used in the benchmark
calculation. The MA and Part D programs do not restrict
the number of entities that can sponsor plans as long

as each entity meets the program’s requirements to
participate, but there are some limits on the number of
plans that an individual sponsor can offer. Furthermore,
Part D uses all plan bids to calculate its national average
bid. Under premium support, CMS could follow similar
policies or use a two-step process in which the agency
would first disqualify some higher bidding plans

from participating in a market area and then calculate
benchmarks using the remaining bids. This two-step
process could encourage plans to submit lower bids, given
the size and importance of the Medicare market. However,
it could also cause greater disruption for beneficiaries
(who would need to find new coverage if they were in a

plan that became ineligible to participate in Medicare) and
might reduce the number of competing plans if sponsors
that lose access to a market have difficulty maintaining or
re-establishing their presence in the market for later rounds
of bidding.

Establishing the base beneficiary premium
and the Medicare contribution

Once the area benchmarks had been determined, their
constituent pieces—the base beneficiary premium and
the Medicare contribution—could be calculated. This
calculation can be done in one of two ways: establish
the base beneficiary premium first and let the remainder
be the Medicare contribution or establish the Medicare
contribution first and let the remainder be the base
beneficiary premium.

The base beneficiary premium, if established first, could
equal either a standard dollar amount or a standard
percentage of the benchmark. For the standard dollar
amount method, CMS would calculate a standard premium
that would be the same for all areas. For example, the
standard premium could equal 25 percent of the national
average per beneficiary cost of Part B benefits to maintain
some similarity between the base beneficiary premium and
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the current Part B premium. Given the expected variation
in benchmarks across areas, the use of a standard dollar
amount means that the base beneficiary premium would
equal a higher percentage of the benchmark in some areas
compared with others. For example, if the benchmark
were $900 in one area and $1,000 in another area, a
standard premium of $125 per month would equal 13.9
percent of the benchmark in the first area and 12.5 percent
of the benchmark in the second area.

If a standard percentage of the benchmark were used to
calculate each area’s base beneficiary premium, areas

with low benchmarks would have lower base premiums
than those with higher benchmarks. For example, the

base beneficiary premium could equal 13.5 percent of the
benchmark (since Part B premiums currently equal about
13.5 percent of total Part A and Part B spending). Under
our contrasting hypothetical areas, this approach would
produce a base beneficiary premium of $121.50 in the first
area compared with $135 in the second area.

Once the base beneficiary premium had been set, each
area’s Medicare contribution would be the difference
between the benchmark and the base beneficiary premium.
Using bidding areas that reflect local health care markets
would necessarily result in benchmarks that vary across
areas, as would the Medicare contribution, regardless

of whether the base beneficiary premium was set at a
standard dollar amount or a standard percentage. In our
hypothetical example, if the base beneficiary premium

in both areas were set at $125, the Medicare contribution
would be $775 in the first area and $875 in the second
area. If the base beneficiary premium were set at 13.5
percent of the benchmark, the Medicare contribution
would be $778.50 in the first area and $865 in the second
area.

If the Medicare contribution is established first, the same
methods—the use of either a standard dollar amount or
a standard percentage of the benchmark—could be used
to make the calculation. Medicare’s contribution and

the distributional implications for different areas would
be similar to those in the examples given for the base
beneficiary premium.

In the debate over premium support, one issue is how

the base beneficiary premium and Medicare contribution
would grow over time compared with the benchmark.
Under the Part D program, the base beneficiary premium
and Medicare contribution are set at 25.5 percent and 74.5
percent of the national average bid, respectively, which
means that they both grow at the same rate as the national

average bid. In contrast, some premium support proposals
would seek to reduce the growth in federal Medicare
spending by limiting the annual growth of the Medicare
contribution. This limit would usually not apply until
sometime after the first year of premium support, with
the initial values of the benchmarks based on historical
spending or determined by a bidding process. The limit
itself would typically be linked to the U.S. economy’s
growth rate, which historically has grown more slowly
than health care spending or Medicare spending. As a
result, if the benchmark grew more rapidly than this limit,
growth in the Medicare contribution would be capped at
a lower rate. The share of the benchmark that is financed
by the Medicare contribution would thus decline over time
in this scenario, and the difference would be made up by
higher base beneficiary premiums.

This situation would be problematic because beneficiaries
would bear the risk of paying higher premiums without
being able to take actions that would lower premiums in

a meaningful way (since the added growth in the base
beneficiary premium would be a function of broader forces
like the overall growth in Medicare spending and the
growth in the national economy). An alternative approach
would be to have the benchmark, Medicare contribution,
and base beneficiary premium all grow in tandem with
plan bids, as they do now in the Part D program, and see
whether competition among managed care plans (driven
by beneficiaries’ interest in lower cost plans) could
achieve sufficient savings.

lllustrative examples of the bidding process

The bidding process under a premium support system
would be fairly complex, and two illustrative examples
help demonstrate how the process would work (Table 3-6).
In these examples, an area has a total of six bids—the
FFS bid and five managed care plan bids. Each bid shows
the cost of providing a standard package of benefits to a
beneficiary of average health. The bids from the managed
care plans are sorted from low (Plan A, with a monthly
bid of $680) to high (Plan E, with a bid of $800). In these
examples, we assume that the benchmark would be set at
the lower of the FFS bid or the median managed care plan
bid and that the standard base beneficiary premium would
be $125 in every area. (Different assumptions could be
made, depending on policy choices.)

In Table 3-6, Example 1 shows how premiums would

be determined in an area where the FFS bid is $700,

a relatively low amount. In this instance, CMS would
compare the FFS bid with the median managed care plan
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TABLE
3-6

lllustrative examples of how the benchmark, base beneficiary premium,

and Medicare contribution could be determined under premium support

Managed care plans

Plan C
FFS (median
program Plan A PlanB  plan bid) Plan D Plan E

Example 1:
Benchmark equals the FFS bid
Plan bid $700 $680 $710 $740 $770 $800
Beneficiary premium

Base beneficiory premium $125 $125 $125 $125 $125 $125

Difference between plan bid and benchmark $0 -$20 $10 $40 $70 $100

Total premium $125 $105 $135 $165 $195 $225
Medicare contribution $575 $575 $575 $575 $575 $575
Example 2:
Benchmark equals the median of the
managed care plan bids (Plan C)
Plan bid $800 $680 $710 $740 $770 $800
Beneficiary premium

Base beneficiary premium $125 $125 $125 $125 $125 $125

Difference between plan bid and benchmark $60 -$60 -$30 $0 $30 $60

Total premium $185 $65 $95 $125 $155 $185
Medicare contribution $615 $615 $615 $615 $615 $615

Note:  FFS (fee-for-service). These examples express all plan bids as per beneficiary per month amounts for a beneficiary of average health status. In these examples, the
benchmark would equal the lower of the FFS bid or the median bid from the managed care plans, and there would be a standard base beneficiary premium of
$125 in all bidding areas. The exact methods used to determine the benchmark and the base beneficiary premium are both policy choices.

bid—Plan C’s bid of $740. Since the FFS bid is lower
than the median plan bid, the area’s benchmark would be
set at $700. The area’s base beneficiary premium would
be the standard dollar amount of $125. The premiums for
each plan in the area would equal the base beneficiary
premium plus the difference between the plan’s bid and
the benchmark. Since the FES bid is the benchmark, the
premium for FFS coverage in this area would equal the
base beneficiary premium of $125. The bid for Plan A
would be $20 lower than the benchmark ($680 versus
$700), so the premium for Plan A would also be $20
lower than the base beneficiary premium ($105 instead
of $125). The bids for Plans B through E are higher than
the benchmark, resulting in premiums that are higher

than the base beneficiary premium, ranging from $135 to
$225 per month. The Medicare contribution for all plans
would be the difference between the benchmark and the
base beneficiary premium, or $575, with any payments for
beneficiaries who enroll in managed care plans adjusted to
account for differences in health status.

Example 2 shows how premiums would be determined

in an area where the managed care plan bids are the same
as in the first example, but the FFS bid is $800 per month
instead of $700. Since the FFS bid is higher than the
median plan bid ($740 from Plan C), the area’s benchmark
would be $740. The area’s base beneficiary premium in
the area would be the standard dollar amount of $125, and
the Medicare contribution would be $615 (the difference
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between the benchmark of $740 and the base beneficiary
premium of $125). The bids from Plan A and Plan B are
lower than the benchmark, so their premiums would be
lower than the base beneficiary premium. The bid for
Plan C equals the benchmark, so its premium would equal
the base beneficiary premium of $125. The bids for the
FFS program, Plan D, and Plan E are higher than the
benchmark, so their premiums would be higher than the
base beneficiary premium.

Year-to-year changes in benchmarks and
premiums

If benchmarks were determined through competitive
bidding, some degree of volatility in benchmarks and
beneficiary premiums would be expected because plan
bids would inevitably change over time. The impact that
changes in individual plan bids would have on benchmarks
and beneficiary premiums would depend partly on the
method used to determine benchmarks.

The simplified example in Table 3-7 illustrates the
interplay between changes in plan bids and the method
used to determine benchmarks. The table shows plan
bids, benchmarks, and beneficiary premiums over a two-
year period, using one of the illustrative markets that
appears in Table 3-6 (p. 101) and similarly assuming that
beneficiaries would pay a base premium of $125 plus the
difference between the plan’s bid and the benchmark. For
simplicity, we assume that all plans submit the same bid
in years 1 and 2, except for Plan C, which lowers its bid
by $30 (from $740 to $710). A change of that magnitude
is well within the range of annual changes seen in MA
plan bids.

The table shows the outcome for a benchmark that

equals the lower of the FFS bid or the median plan bid.

In this market, FFS spending is relatively high, and the
benchmark is based on the median plan bid (Plan C in both
years). The change in Plan C’s bid lowers the benchmark
from $740 in year 1 to $710 in year 2. Because of the
lower benchmark, premiums for the market’s other plans
increase by $30. The premium for Plan C does not change;
that plan sets the benchmark in both years, so its premium
remains the base amount of $125. In this scenario, the
government reaps the benefits of the lower bid, which
reduces the government contribution by $30.

The table also shows the outcome for a benchmark that
equals the enrollment-weighted average of all bids. We
assume that half of the beneficiaries in this market are in
the FFS program and the rest are divided equally among

the five managed care plans. Here the change in Plan

C’s bid lowers the benchmark from $770 in year 1 to
$767 in year 2. The $3 decrease is much smaller than the
$30 decrease under the lower-of method because Plan C
represents only 10 percent of total enrollment. The lower
benchmark means that premiums for the market’s other
plans increase by $3. In contrast, the premium for Plan C
decreases by $27—the net effect of the $30 decrease in
the plan’s bid and the $3 decrease in the benchmark. In
this scenario, the government benefits less from the lower
bid, and more of the gains go to Plan C’s enrollees in

the form of lower premiums. The table’s examples show
that a weighted-average method would likely produce
more stable benchmarks and beneficiary premiums than
a lower-of method, but at the expense of higher program
spending.

Premium support and regional variation in
Medicare spending

It is well known that Medicare spending varies
significantly across the country. For example, in 2014,
FFS spending per beneficiary on Part A and Part B
benefits ranged from an average of $14,930 in Miami to
$6,670 in Grand Junction, CO (Centers for Medicare &
Medicaid Services 2016b).!” This variation stems from
regional differences in payment rates, beneficiaries’ health
status, and service use. The Commission has found that
differences in service use accounts for about half of the
overall variation in spending (Medicare Payment Advisory
Commission 2011b). Researchers do not agree about the
underlying cause of the variation in service use; some
attribute the variation primarily to differences in provider
practice patterns, while others find that variation is largely
driven by differences in beneficiaries’ health status
(Cassidy 2014). MA plan bids also tend to be higher in
areas with high FFS spending, even after bids have been
risk adjusted to account for differences in beneficiaries’
health status. However, there is less regional variation in
MA plan bids than in FFS spending (Medicare Payment
Advisory Commission 2013a).

As a general proposition, a premium support system
would likely reduce the regional variation in spending to
some degree. Figure 3-2 (p. 104) shows how plan bids
and FFS spending compare across the counties in the four
spending quartiles that are currently used to calculate MA
benchmarks. MA plan bids tend to be relatively close to
FFS costs in areas with low FFS spending (the median
bid in the lowest spending quartile equals 106 percent

of FES costs, on average). However, MA plan bids are
often much lower than FFS costs in areas with high FFS
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TABLE
3-7

lllustrative examples of how benchmarks and beneficiary
premiums could vary over time under premium support

Managed care plans

Plan C
FFS (median
program Plan A PlanB  plan bid) Plan D Plan E
Distribution of enrollment 50% 10% 10% 10% 10% 10%
Benchmark equals lower of FFS bid or
median plan bid
Year 1:
Plan bids (benchmark = $740) $800 $680 $710 $740 $770 $800
Beneficiclry premiums $185 $65 $95 $125 $155 $185
Year 2:
Plan bids (benchmark = $710) $800 $680 $710 $710 $770 $800
Beneficiary premiums $215 $95 $125 $125 $185 $215
Change from year 1 to year 2:
Plan bids $0 $0 $0 -$30 $0 $0
Beneficidry premiums $30 $30 $30 $0 $30 $30
Benchmark equals enrollment-weighted
average of all bids
Year 1:
Plan bids (benchmark = $770) $800 $680 $710 $740 $770 $800
Beneficiary premiums $155 $35 $65 $95 $125 $155
Year 2:
Plan bids (benchmark = $767) $800 $680 $710 $710 $770 $800
Beneficiary premiums $158 $38 $68 $68 $128 $158
Change from year 1 to year 2:
Plan bids $0 $0 $0 -$30 $0 $0
Beneficiary premiums $3 $3 $3 -$27 $3 $3

Note:  FFS (feefor-service). These examples express all plan bids as per beneficiary per month amounts for a beneficiary of average health status. In these examples, the
benchmark would equal the lower of the FFS bid or the median bid from the managed care plans, and there would be a standard base beneficiary premium of
$125 in all bidding areas. The exact methods used to determine the benchmark and the base beneficiary premium are both policy choices. These examples assume

that the distribution of enrollment across plans would be the same in both years.

spending (the median bid in the highest spending quartile
ranges from 73 percent to 88 percent of FFS costs). Under
premium support, beneficiaries would face premiums that
varied based on the relative cost of an area’s FFS program
and its managed care plans. The range in premiums
would likely be smaller in areas with low FFS spending
and larger in areas with high FFS spending. As a result,
beneficiaries in high-spending areas would have a larger
financial incentive to enroll in lower cost plans. Even so,

a substantial degree of regional variation would likely
remain, given the difficulty of addressing its underlying
causes.

Given this regional variation in spending, in a premium
support system, policymakers would need to decide how
much of the additional spending in high-cost areas should
be paid by the beneficiaries living in those areas and how
much by the Medicare program and beneficiaries living
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Medicare Advantage bids in relation to FFS spending levels, 2016
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in other areas. Under current law, Medicare premiums

are set nationally and do not vary across areas (except for
the supplemental premiums that some MA plans charge).
When premiums are set nationally, the additional spending
in high-cost areas is largely paid for by the government

(in the form of higher Medicare payments) and by
beneficiaries living in lower cost areas (who spend more
on Part B premiums relative to the cost of their Medicare
benefits than beneficiaries who live in high-cost areas).

Under premium support, the specific contours of

the bidding process would play an important role in
determining who bears the cost of the regional variation
in spending. Two components of the bidding process
would be especially important: the geographic regions
used as bidding areas and the method used to set the base
beneficiary premium. Larger bidding areas, such as the

entire country or regions made up of one or more states,
would be more likely to have a mix of high-cost and low-
cost regions within a given area. The benchmarks in these
larger areas would probably be based on some sort of
overall average—much like the Part D program uses the
national average bid as its benchmark—and would thus
obscure the underlying variation in spending within each
region. As a result, the Medicare contribution would be
the same for an area’s high-cost and low-cost regions. The
cost of the additional spending in the high-cost regions
would largely be borne by the beneficiaries who live
there, in the form of higher premiums. In contrast, smaller
bidding areas, such as areas that reflect local health care
markets, would tend to be more uniform. Compared with
larger bidding areas, spending would vary less within
areas but more across areas. This distinction would result
in benchmarks and Medicare contributions that would
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be higher in high-cost areas and lower in low-cost areas,
which means that the Medicare program would bear more
of the cost of the additional spending in high-cost areas.

If the base beneficiary premium equaled a standard dollar
amount, beneficiaries in high-cost areas would benefit
because they would not pay a penalty (in the form of a
higher base beneficiary premium) for living in a high-cost
area. This benefit would be paid for by beneficiaries who
live in low-cost areas, where the base beneficiary premium
would equal a higher share of the benchmark than it would
in high-cost areas. Conversely, if the base beneficiary
premium equaled a standard share of the local benchmark,
beneficiaries who lived in high-cost areas would bear
more of the added costs because their base beneficiary
premiums would be higher than those in low-cost areas.

One concern about using premium support is that
beneficiaries would be penalized simply for living in a
high-cost area. Beneficiaries in high-cost areas would, of
course, have an incentive to enroll in their area’s lower
cost plans since the premiums for the FFS program and
managed care plans would vary based on the differences in
their overall cost. But even if those beneficiaries switched
to lower cost plans, their overall costs would probably still
be higher than in low-cost areas. Furthermore, there would
be little that beneficiaries in high-cost areas could do to
reduce the remaining additional costs, short of moving

to a lower cost area. This concern could be addressed
through a bidding process that has local bidding areas to
set benchmarks and charges a standard base beneficiary
premium based on a fixed dollar amount in all areas.

Incorporating quality into premium
support

In a premium support system, beneficiaries should

have the information they need to choose higher quality
coverage options and could be rewarded for selecting
higher quality coverage by paying lower premiums.
Toward this end, CMS would need to measure and rate the
quality of care for each area’s FFS program and managed
care plans.

There is currently no overall quality rating in FFS. In
MA, plans receive quality bonuses (in the form of higher
benchmarks) based on quality measure results that have
been converted to a star rating. The star rating provides

a relative ranking of overall quality for each plan,
predominantly based on three types of clinical quality or

patient experience measures: the Health Effectiveness Data
Information Set® (HEDIS®), the Consumer Assessment of
Healthcare Providers and Systems® (CAHPS®), and the
Health Outcomes Survey (HOS).I&19 The Commission has
previously questioned whether HEDIS and HOS measures
can provide a valid comparison across FFS and MA
(Medicare Payment Advisory Commission 2010).

In previous reports to the Congress, the Commission
outlined an alternative to Medicare’s current system for
measuring the quality of care. It contends that Medicare’s
current quality measurement programs, particularly in
FFS Medicare, have a fundamental problem: They rely
primarily on clinical measures of process (as opposed to
clinical outcomes) to assess the quality of care provided
by hospitals, physicians, and other providers. Tying

a portion of a provider’s payment to performance on
specified clinical processes can exacerbate incentives

in FFS to overprovide services. Such measures can also
contribute to uncoordinated and fragmented care, while
burdening providers and CMS with the costs of gathering,
validating, analyzing, and reporting on measures that have
little value to beneficiaries and policymakers (Medicare
Payment Advisory Commission 2015a, Medicare Payment
Advisory Commission 2014).

Under an alternative policy, Medicare would use a small
set of population-based quality measures to compare the
quality of care in a local area under each of Medicare’s
three payment models—FFS, MA, and accountable care
organizations (ACOs). Population-based measures that
are intuitively easy to understand and meaningful for
beneficiaries could include rates of potentially preventable
hospital admissions, emergency department visits,
readmissions, and mortality, as well as information on
patient experience and the use of low-value care. CMS
would calculate measure results for FES enrollees using
claims and patient survey data and for MA enrollees using
encounter data and patient survey data.”’ More population-
based quality measures could be developed when
additional data sources (such as lab values and electronic
clinical quality data) became available.

Assuming that CMS can accurately measure a market
area’s FFS and plan quality (with appropriate risk
adjustment), the Commission has considered two
approaches to incorporate quality results in a premium
support system: one approach that relies on minimum
standards for managed care plans and public reporting of
quality-measure information and a second approach that
combines those efforts with financial rewards for high-
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quality coverage. Elements of these approaches would
require at least a year of information about quality and
thus could not be incorporated until the second year of
premium support at the earliest if policymakers want to
provide quality information that reflects the care provided
under premium support, not the prior Medicare program.

Minimum standards and public reporting

Under the first approach, CMS would require managed
care plans to meet minimum standards to participate in
Medicare and would calculate and publicly report quality
measure results for the FFS program and each managed
care plan in a market area. This approach resembles the
way the Part D program works to ensure that beneficiaries
have the information they need to choose higher quality
coverage options. The MA program also has standards
for participation and public reporting of quality results,
but unlike Part D, it rewards plans financially for higher
quality through the star bonus program.

Minimum standards for participation

CMS could require plans to meet initial and ongoing
minimum standards for participation, and these standards
could be based on current MA requirements. Under
current MA rules, a health plan must be licensed as a
risk-bearing entity in the state(s) in which it operates,

and its license must be appropriate for the level of risk
involved in administering an MA contract. The entity
must also demonstrate to CMS that it has the capacity
and readiness to function as a viable health plan. Before
having a Medicare contract, an organization must have

at least 5,000 enrollees (or 1,500 for a rural area) who

are receiving health benefits through the organization,
although this requirement is often waived. Before enrolling
any beneficiaries, plans must demonstrate that they have
an adequate network of contracted providers to ensure
reasonable, timely access to the full range of Medicare-
covered services for the plan’s expected population. New
MA plans are also required to have a quality assurance
system and quality improvement operations that allow the
plans to track and improve quality.

Once an MA plan has met CMS’s standards for
participation and signed a contract with CMS, the plan
must continue to meet regulatory requirements for
quality, including reporting encounter data and patient
experience survey results, to remain in good standing.
Plans must also maintain at least a three-star rating
(based on clinical quality and patient performance
measures). Plans that do not meet these requirements can

be subject to civil monetary penalties and suspension of
enrollment, payment, or both until they have corrected
their deficiencies, and CMS can ultimately terminate
their Medicare contracts when warranted.?! Similar
requirements would presumably continue in a premium
support system.

Public reporting of quality-measure information

To select the best coverage option, beneficiaries would

need accurate information on each option’s cost, provider
networks, quality, and other benefits presented through

a comparison tool like the current Medicare Plan Finder
website. CMS could calculate and publicly report quality
results, such as the population-based outcome measures that
the Commission has previously suggested (e.g., mortality,
readmissions, potentially preventable emergency department
visits, and patient experience) for each market area’s FFS
program and managed care plans. CMS could also enable
more precise comparisons within a market area by reporting
quality results for ACOs and the FFS program using smaller
geographic units such as hospital referral areas.

CMS could also facilitate comparisons by calculating and
reporting overall quality data for all of a market area’s
Medicare beneficiaries (both FFS and plan enrollees).
The Commission’s alternative quality model would use
the FFS program as its benchmark, but combined market-
level data might be more appropriate in a premium
support system because the share of beneficiaries enrolled
in FES versus plans would probably vary significantly
across markets and over time. Quality information would
need to be relevant to consumers and presented in a way
that is easy to understand—for example, by providing

a summary overall rating (like an overall star rating) as

is currently done on Medicare Plan Finder for MA and
Part D plans. Detailed quality measure results would also
need to be reported for beneficiaries interested in drilling
down to plan and FFS measure-level results. Such detailed
reporting could help plans, providers, and policymakers
understand and improve the quality of care in a premium
support system.

Financially rewarding higher quality

Under the second approach to incorporating quality in a
premium support system, CMS would financially reward
plans that provided higher quality care (in addition to
meeting minimum standards for participation and publicly
reporting quality-measure information). The plans in

an area (which could include the FFS program) that

had higher quality would receive a higher government
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Market Area A

Providing a higher government contribution to plans with higher quality

4
Plan 1 FFS
(Increased (Increased
government government
contribution) contribution)
E Quality benchmark:
- R I -— FFS and managed
(] care plans
Plan 3
[Decreased
Plan 2 government
|Decreased contribution)
government
contribution)
Note:  FFS (fee-for-service). Although Plan 3 has higher quality than Plan 2, both fall below the quality benchmark and receive a lower government contribution.

contribution that would be used to lower premiums and
attract beneficiaries. CMS would determine which plans
qualified for the higher contribution by comparing their
performance with their market area’s overall quality,
using outcomes-based measures the Commission has
recommended for the current Medicare program. This
approach would be budget neutral in each market area.
Once CMS reviewed the plan bids each year, it would
take out a set percentage (e.g., 1 percent to 2 percent) of
an area’s projected FFS and MA spending and redistribute
that to the higher quality coverage options in the market
area. In the example in Figure 3-3, Plan 1 and the FFS
program exceed the quality benchmark in Market Area

A and would receive a bonus in the form of a higher
government contribution, which would be used to lower
the beneficiary’s premium. Plans 2 and 3 have lower
quality and would receive a lower government contribution
and charge higher beneficiary premiums.

National budget neutrality for the quality reward program
is assumed. However, the model would need to define

a limit to the reward program that would be triggered

if overall Medicare spending increased too rapidly. For
example, the reward program could end if the average
national managed care plan bid was above average FFS
costs by a certain percentage. As with the minimum

standards and public reporting of quality-measure
information, the higher government contribution could not
be implemented until the second year of premium support
at the earliest since CMS would need quality information
for the FFS program and managed care plans under the
new system.

Mitigating the impact of higher
beneficiary premiums

One of the biggest concerns about using premium

support in Medicare is its potential impact on beneficiary
premiums. Under premium support, any differences

in the cost of providing the standard benefit package
through the FFS program or managed care plans would
be reflected in each plan’s premium. Beneficiaries who
are now enrolled in higher cost forms of coverage would
see their premiums increase. They would either need to
pay the higher premium or switch to a lower cost option.
If the base beneficiary premium equaled a standard dollar
amount that was determined nationally in a manner similar
to the Part B premium, beneficiaries would always be able
to avoid any increase in their premium by switching to a

MECIpAC
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Distribution of the difference between average

FFS spending and the median MA plan bid, 2016
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Note:  FFS (fee-for-service), MA (Medicare Advantage). FFS spending for 2016 is projected and excludes hospice, direct graduate medical education, and indirect
medical education payments. FFS spending and MA plan bids are per month per beneficiary and standardized for a beneficiary of average health status.
Market areas consist of core-based statistical areas and health service areas in the 50 states and the District of Columbia. The number of Medicare beneficiaries
in each area is as of January 2016. Out of 1,231 market areas in our data set, 208 market areas have no eligible plan bids, either because no MA plans are
available in those areas or because we excluded all of the available MA plans for our analysis. The market areas with no eligible plan bids have about 1.3 million
beneficiaries, or 2 percent of the overall total.

Source: MedPAC analysis of MA plan bids for 2016 and Medicare enrollment data for January 2016.

plan whose bid was equal to or less than the benchmark in
their area.

To illustrate how much premiums could change, we
examined the impact of a premium support system in
which each area’s benchmark would equal the lower of
the FFS bid or the median managed care plan bid (the
same method shown in Table 3-6, p. 101). The base
beneficiary premium would be set nationally at 25 percent
of Part B spending per beneficiary, as is done currently
for Medicare’s Part B premium. For this analysis, we
used MA plan bids and projected FFS spending for 2016
and the geographic areas that reflect local health care
markets. Using these data, the base beneficiary premium
would be $106 per month—that is, 25 percent of $424, the
projected average Part B spending per beneficiary. This

base beneficiary premium is lower than the 2016 Part B
premium of $121.80 per month, but this difference is to
be expected given the adjustments we made in calculating
FFES spending in our data.? In this example, the coverage
option that the base beneficiary premium pays for would
vary across areas depending on how FFS spending
compares with the median MA bid. In areas where FFS
spending is lower than the median MA bid, the base
beneficiary premium would pay for the FFS program; in
areas where FFS spending is higher than the median MA
bid, the base beneficiary premium would pay for the MA
plan with the median bid. This analysis does not account
for possible behavioral responses such as beneficiaries
switching to lower cost plans or plans changing their
participation or bidding behavior.
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TABLE
3-8

Ten largest market areas (based on MA enrollment) where the median

MA plan bid exceeded average FFS spending by $100 or more, 2016

Change from

Monthly premium current premium
Medicare beneficiaries under illustrative under illustrative
(in thousands) example example
Market area Total FFS MA FFS MA FFS MA*
Rochester, NY 214 82 132 $106 $241 $0 $88
Honolulu, HI 168 87 81 106 210 0 90
Lancaster, PA 101 63 37 106 226 0 100
Erie, PA 55 30 25 106 207 0 100
Hawaii-Kauai, Hl 52 33 19 106 287 0 93
Lebanon, PA 29 18 11 106 226 0 100
Braxton-Doddridge-Gilmer-

Harrison-Lewis-Upshur, WV 32 22 9 106 245 0 94
Gratiot-lonia-Mecosta, Ml 27 19 9 106 211 0 46
Schuyler-Steuben, NY 26 17 8 106 219 0 91
La Crosse, WI 21 13 8 106 282 0 84
Note:  MA (Medicare Advantage), FFS (fee-for-service). FFS spending for 2016 is projected and excludes hospice, direct graduate medical education, and indirect

medical education payments. FFS spending and MA plan bids are per month per beneficiary and standardized for a beneficiary of average health status. Market
areas consist of core-based statistical areas and health service areas in the 50 states and the District of Columbia. Number of Medicare beneficiaries, FFS enrollees,
and MA enrollees are as of January 2016. MA premium figures are for beneficiaries enrolled in the plan with the median bid in each market area; beneficiaries
enrolled in other MA plans in those market areas would pay different amounts.
*The figures for the change from the current premium under this illustrative example account for supplemental MA premiums that beneficiaries now pay under

current law.

Source: MedPAC analysis of MA plan bids for 2016 and Medicare enrollment data for January 2016.

This example is merely illustrative and differs from
current law in several respects. MA plans now bid against
benchmarks that are set administratively through statutory
provisions specifying benchmark levels rather than
through competitive bidding. Plans that bid below the
benchmark receive a portion of the difference as a rebate
that they can use to provide extra benefits. Under this
example, the administratively set benchmarks would be
eliminated, and the competition between FFS spending
and MA plan bids would set the benchmark used to
determine the Medicare contribution and beneficiary
premium. The current system of rebates and extra benefits
for MA plans would also be eliminated. This system
would thus move Medicare from a model in which MA
plans compete (with FFS and with each other) largely by
offering extra benefits to a model in which MA plans and
FFS compete more on price, as reflected in the beneficiary
premium.

In the Table 3-6 (p. 101) example, the difference between
an area’s average FFS spending and the median MA bid

is a key variable in calculating beneficiary premiums.

This difference is the additional monthly premium that
beneficiaries would pay if they were to choose the higher
cost option between FFS and the median-bid plan.

Figure 3-4 summarizes the distribution of the differences
between FFS and MA for all areas. About 45 percent of
beneficiaries are in areas where the monthly difference is
less than $50. About 3 percent of beneficiaries are in areas
where the median MA bid is higher than FFS spending by
$100 or more. In contrast, about 31 percent of beneficiaries
are in areas where FFS spending is higher than the median
MA bid by $100 or more. Even among areas where FFS

is higher by a large amount, the Miami area is an outlier,
with a difference of $358. In all other areas, the difference
between FFS and MA is less than $300.

Markets that would see large changes in
premiums

In contrast to the nationwide distribution of differences
shown in Figure 3-4, Table 3-8 highlights the 10 largest
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TABLE

Ten largest market areas (based on FFS enrollment) where average
FFS spending exceeded the median MA plan bid by $100 or more, 2016

Change from

Monthly premium current premium
Medicare beneficiaries under illustrative under illustrative
(in thousands) example example

Market area Total FFS MA FFS MA FFS MA
Chicago, IL 1,177 934 243 $253 $106 $147 $0
New York, NY 1,493 923 570 254 106 148 0
Los Angeles, CA 1,372 720 652 301 106 195 0
Northeastern New Jersey 700 581 119 247 106 141 0
Houston, TX 743 453 289 394 106 288 0
Nassau-Suffolk, NY 518 424 94 261 106 155 0
Baltimore, MD 454 410 43 243 106 137 0
Phoenix, AZ 672 392 280 265 106 159 0
Dallas, TX 535 369 166 290 106 184 0
Tampa-St. Petersburg, FL 602 307 295 322 106 216 0

Note:

FFS (fee-for-service), MA (Medicare Advantage). FFS spending for 2016 is projected and excludes hospice, direct graduate medical education, and indirect

medical education payments. FFS spending and MA plan bids are per month per beneficiary and standardized for a beneficiary of average health status. Market
areas consist of core-based statistical areas and health service areas in the 50 states and the District of Columbia. Number of Medicare beneficiaries, FFS enrollees,
and MA enrollees are as of January 2016. MA premium figures are for beneficiaries enrolled in the plan with the median bid in each market area; beneficiaries

enrolled in other MA plans would pay different amounts.

Source: MedPAC analysis of Medicare Advantage plan bids for 2016 and Medicare enrollment data for January 2016.

market areas (based on MA enrollment) in 2016 where
the median MA plan bid exceeded average FFS spending
by $100 or more under our static assumptions about
beneficiary and plan bidding behavior. These are areas in
which enrollees in the median-bid plan would have to pay
a significantly higher premium to remain in their plan.

There are 51 areas where the median MA bid is higher
than FFS spending by $100 or more. About 1.3 million
beneficiaries (3 percent of all Medicare beneficiaries) live
in these areas, and about 450,000 of them are in MA plans.
These areas generally have relatively few beneficiaries,
low FFS spending, and MA benchmarks that typically
equal 115 percent of FFS spending under the current

MA payment system. The 10 largest areas in this group,
shown in Table 3-8 (p. 109), together account for about 75
percent of the group’s MA enrollees. The group’s largest
single area is Rochester, NY, which has about 130,000 MA
enrollees and accounts for almost 30 percent of the total
for the group. Only Rochester and Honolulu have more
than 50,000 MA enrollees.

Table 3-8 (p. 109) also shows the estimated monthly
premium that FFS and median-bid plan enrollees would
pay in 2016 under our illustrative example. Since FFS
spending in these areas is lower than the median MA bid,
the base beneficiary premium (which is $106 in all areas in
this example) would buy FES coverage, and beneficiaries
would have to pay an additional premium to enroll in

the median-bid plan. For example, in the Rochester area,
average FFS spending is $586 and the median MA bid

is $721, or $135 higher (not shown in the table). The
premium for the median-bid plan would thus be $135
higher than the base beneficiary premium of $106, for a
total premium of $241. The median bid actually exceeds
the current MA benchmark, so the beneficiaries enrolled
in that plan now pay a supplemental premium of $47 (data
not shown). As a result, the change in their premium,
relative to current law, would be $135 minus $47, or $88.
For the 10 largest areas, the additional premium would
range from $46 to $100 per month.

At the other end of the distribution are 123 areas where
FFS spending is higher than the median MA bid by $100
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or more. About 16.7 million beneficiaries (31 percent

of all Medicare beneficiaries) live in these areas, and
about 10.8 million are in the FFS program. These areas
are generally larger, with relatively high FES spending,
numerous MA plans available, and MA benchmarks that
typically equal 95 or 100 percent of FFS spending under
the current MA payment system. Table 3-9 shows the

10 largest areas in this group, based on FFS enrollment.
These areas together account for about 50 percent of the
group’s FFS enrollees and include many of the nation’s
largest metropolitan areas. Each of the 10 areas has at least
300,000 FFS enrollees.

Table 3-9 also shows the estimated monthly premium that
FFS enrollees and enrollees in the median-bid plan would
pay in 2016. In these areas, the base beneficiary premium
of $106 would buy coverage in the median-bid plan, and
beneficiaries would have to pay an additional premium

to enroll (or remain) in FFS. In the Chicago area, where
the median MA bid is $720 and average FFS spending

is $867, the premium for FFS coverage would thus be
$147 higher than the base beneficiary premium of $106,
for a total premium of $253. For the 10 largest areas, the
additional premium for FFS coverage would range from
$137 to $288 per month.

Options for mitigating or delaying the
impact on beneficiaries

While a premium support system would give beneficiaries
an incentive to choose a lower cost option and
beneficiaries could switch options to mitigate the impact
of large premium increases, some beneficiaries may not be
immediately able to switch. Given the size of the premium
increases in some areas, measures to mitigate the impact
on beneficiaries could be considered. The key questions
would be how much of the premium increase beneficiaries
would ultimately face and how quickly premiums would
reach that level. In addition, policymakers could consider
automatic enrollment of beneficiaries in low-cost plans
and subsidies for low-income beneficiaries.

Since the goal of premium support is to encourage
beneficiaries to choose a lower cost option for receiving
Medicare benefits, policymakers could decide that a
smaller differential in premiums would still be sufficient
encouragement and could therefore limit the allowable
difference between the FFS premium and the benchmark
to a specific dollar or percentage amount. (This type

of limit could be used for all beneficiaries or limited to
those with low incomes.) Another option would be to
grandfather existing Medicare beneficiaries and use the

new method of calculating premiums only for future
Medicare beneficiaries, but this option would raise equity
issues for beneficiaries and could be challenging for CMS
to administer.

The method of calculating premiums under premium
support could also be implemented over several years

to minimize disruptions and give beneficiaries time to
adjust. During the transition period, premiums could be

a weighted average of the amount calculated under the
current method and the amount calculated under the new
method, with the weight for the new method rising over
time. Another option would be to limit the annual increase
in premiums that beneficiaries would face during the
transition period to a specific dollar or percentage amount.
Under this approach, the transition period would be longer
for beneficiaries who lived in areas where premiums
changed significantly.

As part of the transition, beneficiaries would need to be
informed of the trade-offs between FFS and a managed
care plan and of differences among managed care plans
themselves in such aspects as premiums and each plan’s
network of providers. Additional funding for SHIPs and
improved decision-making tools could strengthen efforts
to inform beneficiaries.

Figure 3-5 (p. 112) demonstrates how different approaches
could be used to mitigate or delay premium increases.
The figures here are based on the illustrative example
previously used in which a nationally set base beneficiary
premium pays for either FES or the median-bid plan,
whichever costs less. We use the Chicago area as an
example because it is the largest market where FFS costs
exceed the median bid by $100 or more. Premiums for
2016 are projected through 2021 using growth rates

from the Medicare Trustees’ report and assume that the
transition to the new system starts in 2017.

Figure 3-5 (p. 112) shows what happens to premiums by
2021 if Medicare switched immediately in 2017 to the new
system, if the higher premiums could be phased in over a
five-year transition period, if FES premium increases were
limited to $20 annually, and if Medicare maintained the
status quo. Given the size of the difference between this
area’s FFS spending and the median bid, the transition

to the new system using the $20 annual limit would

still be under way in 2021 and would likely take more
than a decade to fully implement. These options are for
illustration only, but they demonstrate how the impact of
higher premiums under a premium support system could
be substantially mitigated.
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Automatically enrolling beneficiaries in
lower cost plans

Under current law, new Medicare beneficiaries are
automatically enrolled in the FFS program unless they
select an MA plan.?® Since premium support would lead to
substantially higher FFS premiums in many areas, some of
the impact in these areas could be mitigated by enrolling
new beneficiaries in managed care plans with lower
premiums instead of FFS.

Under this approach, individuals on the verge of eligibility
for Medicare would be given a period of time to choose

a coverage option on their own. Those who did not make
a choice would be automatically enrolled in a lower cost
plan to ensure that they had coverage in effect when they
reached Medicare eligibility. For example, beneficiaries
could be randomly assigned to plans with premiums equal
to or lower than the base beneficiary premium. (The Part
D program uses a similar approach to assign new enrollees
who receive the low-income subsidy for drug plans.)

Such a strategy might also encourage managed care

plans to submit lower bids so that they could benefit from
automatic enrollment of new beneficiaries.

As part of this process, policymakers would need to
decide when automatically enrolled beneficiaries could
switch to another plan. One option would be an approach
used in the Medicaid program, where beneficiaries are
required by many states to enroll in managed care and
are automatically assigned to a Medicaid managed care
plan if they do not select one on their own. In such cases,
the state typically gives the beneficiary 60 to 90 days to
choose a different Medicaid managed care plan. After that,
beneficiaries cannot switch to another plan until the next
open enrollment period.

Policymakers could also decide that existing beneficiaries
should be automatically assigned to lower cost plans in
certain circumstances. For example, CMS periodically
reassigns beneficiaries who receive the Part D low-income
subsidy to new drug plans to ensure that they remain
enrolled in a plan with a zero premium. Beneficiaries who
have chosen a plan on their own are not reassigned.
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The potential benefits of automatically enrolling
beneficiaries in lower cost plans (mitigating the financial
impact of higher premiums) would need to be weighed
against possible drawbacks. Some beneficiaries could
have difficulty obtaining care, at least initially, if they are
assigned to a plan that does not have their providers in its
network. In addition, under current law, new Medicare
beneficiaries who enroll immediately in MA plans may
later have difficulty buying a medigap policy if they later
switch to FFS coverage because there is a limited one-
time open enrollment period for most beneficiaries to buy
medigap coverage.

Providing premium subsidies to low-
income beneficiaries

Under a premium support system, as with any financing
system in Medicare, the goals of reducing program
spending while ensuring adequate access to care need to
be balanced. This latter concern applies in particular to
low-income beneficiaries who may have difficulty paying
their premiums. Medicaid currently provides subsidies
that pay the Part B premium (and the Part A premium,

if necessary) for low-income beneficiaries through the
Medicare Savings Programs (MSPs), and Medicare
provides similar subsidies for Part D premiums through
that program’s low-income subsidy (LIS).?* However, in a
premium support environment, the MSPs’ role would need
to be reassessed.

Developing a system of premium subsidies for low-
income beneficiaries would involve three key issues: (1)
which beneficiaries would be eligible for a subsidy, (2)
what kind of subsidy they would receive, and (3) how the
subsidies would be financed by the federal government
and the states. We explore each issue in more detail below,
drawing on the experience with the MSPs and the LIS.
Since the MSPs are a Medicaid benefit, developing a
system of premium subsidies would likely require changes
to Medicaid as well as Medicare.

Who would be eligible for premium
subsidies?

To qualify for the MSPs and the Part D LIS, beneficiaries
must have both limited income and limited assets. Both
programs exclude certain items when calculating an
individual’s income and assets and determine eligibility
based on the remaining “countable” income and assets.

For example, countable income does not include the

first $20 in monthly income (such as wages or Social
Security benefits) and countable assets do not include the
value of a primary residence. The eligibility limits for
the LIS are slightly higher than the limits for the MSPs.
For the MSPs, beneficiaries must have income below

135 percent of the federal poverty level ($16,280 for an
individual) and no more than $7,390 in assets. For the LIS,
beneficiaries must have income below 150 percent of the
federal poverty level ($18,090 for an individual) and no
more than $13,820 in assets.? In 2008, the Commission
recommended that the Congress raise the MSP income
and asset limits to LIS levels to simplify the enrollment
process for beneficiaries and improve MSP participation
rates (Medicare Payment Advisory Commission 2008a).

In 2015, Medicaid covered about 9.2 million people
through the MSPs and spent about $11.3 billion on Part

B premiums, counting both federal and state payments
(Centers for Medicare & Medicaid Services 2016d,
Congressional Budget Office 2017).%6 The LIS covered
about 11.7 million people and spent about $3.5 billion

on Part D premiums (Centers for Medicare & Medicaid
Services 2016¢, Medicare Payment Advisory Commission
2016c¢). The higher LIS enrollment is partly due to its
more generous eligibility limits but also stems from
differences in the enrollment processes for the two
programs. Beneficiaries who qualify for one of the MSPs
are automatically enrolled in the LIS, but the reverse is not
true.

Under a premium support system, decisions would need
to be made regarding what income and asset limits would
qualify beneficiaries for premium subsidies and whether
those limits should be lower than, equal to, or higher than
existing MSP limits. Several factors would inform these
decisions, such as the number of eligible beneficiaries,
the relationship between beneficiaries’ incomes and their
premiums, and the process for obtaining a subsidy.

As for the number of eligible beneficiaries, Table 3-10

(p. 114) provides information on the income distribution
of the Medicare population, both as a share of the federal
poverty level and in dollars. The cut-offs for each income
band are based on the federal poverty level for 2017; the
share of beneficiaries in each income band is based on data
from the Medicare Current Beneficiary Survey (MCBS)
for 2012. These figures are still reasonably accurate

in 2017 because the Medicare population’s income
distribution is relatively stable from year to year.”’
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TABLE
3-10

Annual income as

Income distribution of the Medicare population

Annual income thresholds

a percentage of the

Share of

federal poverty level Individual Couple Medicare beneficiaries
Less than 100 percent <$12,060 <$16,240 17%

100 to 135 percent 12,060-16,280 16,240-21,920 13

135 to 150 percent 16,280-18,090 21,920-24,360 4

150 to 175 percent 18,090-21,110 24,360-28,420 o)

175 to 200 percent 21,110-24,120 28,420-32,480 6

200 to 400 percent 24,120-48,240 32,480-64,960 31

More than 400 percent >48,240 >64,960 24

Note:  The cutoffs for each income band are based on the poverty thresholds for 2017 and have been rounded to the nearest $10. We used total beneficiary income
to calculate the share of beneficiaries in each income band (i.e., we did not apply the income exclusions that the Medicare Savings Programs use to determine a
beneficiary’s income). The share of beneficiaries in each income band is based on 2012 data. The total does not sum to 100 percent due to rounding.

Source: Office of the Assistant Secretary for Planning and Evaluation 2017 (for annual income thresholds) and MedPAC analysis of the Medicare Current Beneficiary

Survey, Cost and Use file 2012.

About 46 percent of Medicare beneficiaries have income
below 200 percent of the poverty level. Within that group,
30 percent of beneficiaries have income below the MSP
income limit of 135 percent of the federal poverty level.
The share of beneficiaries eligible for the MSPs is lower
because some beneficiaries who meet the income limit do
not meet the program’s asset limit, and not all beneficiaries
who are eligible actually participate. The remaining 55
percent of beneficiaries have income that exceeds 200
percent of the federal poverty level (Table 3-10).

The share of beneficiaries who qualify for a subsidy would
be lower than the figures in Table 3-10 if policymakers
included an asset limit. The rationale for an asset limit

is that it better targets premium subsidies by excluding
beneficiaries who have low incomes but can afford to pay
their premiums by spending some of their assets. But there
are also arguments against using an asset limit. Under
Medicaid, states have the flexibility to raise or eliminate
the MSP asset limit. Nine states have eliminated the asset
limit entirely, and three other states have adopted a higher
limit (Medicare Payment Advisory Commission and the
Medicaid and CHIP Payment and Access Commission
2017). Some states argue that the asset limit is not cost-
effective because it is difficult to administer and screens
out relatively few MSP applicants. However, an asset limit
could have a larger impact if policymakers increased the
income limit for premium subsidies above the current
MSP limit of 135 percent of the federal poverty level.

Research suggests that beneficiaries” income and assets
are highly correlated, and, as a result, a larger share of
beneficiaries at higher income levels would be affected by
an asset limit (Summer and Thompson 2004).

In setting the eligibility parameters for a premium subsidy,
policymakers would also need to consider the relationship
between beneficiaries’ income and their premiums (as well
as expected spending on cost sharing). This relationship
would be difficult to assess with precision because of
uncertainty regarding the potential impact of the new
system on beneficiary premiums, but the method used

to determine benchmarks and beneficiary premiums

would be an important element. Because benchmarks and
beneficiary premiums in a premium support system would
be inversely related—higher benchmarks would mean
lower beneficiary premiums and vice versa—beneficiaries
would spend a larger share of their income on premiums
under a system with relatively low benchmarks, which
could necessitate broader eligibility for premium subsidies
than under the MSPs. On the other hand, if the new system
produced higher benchmarks and beneficiary premiums
were more affordable, current eligibility limits could be
considered sufficient.

A third factor in determining eligibility for premium
subsidies would be the process for beneficiaries to obtain
the subsidy. For both the MSPs and the LIS, some groups
of beneficiaries qualify automatically for benefits while
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others must submit an application. For example, Medicare
beneficiaries who qualify for Supplemental Security
Income (which provides cash benefits for disabled or
elderly individuals with low incomes) are automatically
eligible for Medicaid in most states and receive MSP
premium subsidies as part of their package of Medicaid
benefits. In contrast, some beneficiaries are eligible for
MSP benefits only and must apply to receive them. For
the LIS, all beneficiaries dually eligible for Medicare and
Medicaid are deemed eligible for the LIS, but others must
apply for benefits. A premium support system could use
this kind of mixed approach.

The two programs also have different application
processes. Since the MSP premium subsidy is a Medicaid
benefit, beneficiaries apply through their state Medicaid
office. The LIS gives beneficiaries the choice of applying
through either the Social Security Administration (SSA) or
their state Medicaid office, but in practice almost all LIS
applicants use the SSA. Either approach could be used in
a premium support system, depending in part on whether
premium subsidies would be a Medicaid benefit (like the
MSPs) or a federally administered program (like the LIS).
Even if the premium subsidies were part of Medicaid,
giving beneficiaries the option of applying through

the SSA could encourage higher participation. One
shortcoming of the existing system is that beneficiaries
who apply for LIS benefits through the SSA are not
screened for MSP eligibility, even though many applicants
likely qualify for both programs. In 2008, the Commission
addressed this issue by recommending that the Congress
require the SSA to screen all LIS applicants for MSP
eligibility and enroll them if they qualify (Medicare
Payment Advisory Commission 2008a). This change could
also be appropriate in a premium support system.

What kind of subsidy would be provided?

The MSPs now cover the full Part B premium for all
eligible beneficiaries. However, if the premium subsidy
under a premium support system fully covered beneficiary
premiums no matter what coverage option beneficiaries
select, then the beneficiaries receiving the subsidy

would have no incentive to use a lower cost option.

State spending could also increase in states where MSP
enrollees are now primarily enrolled in coverage options
that, under premium support, might face higher premiums
(such as the FFS program in many large urban areas).
However, policymakers would also need to ensure that all
subsidy recipients can afford to buy coverage.

The Part D program, which uses a version of premium
support, addresses this trade-off by putting an upper limit
on the LIS premium subsidy, known as the low-income
premium subsidy amount (LIPSA). Calculated separately
for each Part D region, the LIPSA equals a weighted
average of the monthly Part D premiums for the region’s
plans that offer basic drug coverage, with each premium
weighted by the number of LIS enrollees.

LIS recipients who enroll in plans with premiums that are
lower than this upper limit pay no premium. (These plans
are often known as zero-premium plans.) Recipients who
enroll in more expensive plans pay the difference between
the plan’s premium and the LIPSA. For example, if the
LIPSA equals $30, an LIS beneficiary who enrolled in

a plan with a $25 premium would not pay a premium,
while an LIS beneficiary who enrolled in a plan with a $40
premium would pay $10. The method that CMS uses to
calculate the LIPSA guarantees that there will always be
at least one zero-premium plan in each area.”® As a result,
while LIS enrollees always have access to at least one
zero-premium plan, they also have an incentive to avoid
enrolling in higher cost plans.?

This approach could also be used in a premium support
system for Part A and Part B. Table 3-11 (p. 116) builds
on our previous illustrative examples in Table 3-6 (p.
101), showing benchmarks and beneficiary premiums in
a market where the benchmark is based on the FFS bid or
the median-bid plan.

The table shows the impact of two illustrative premium
subsidies in these hypothetical markets. Like the Part D
LIS, premium subsidies would be limited to a specified
dollar amount. Beneficiaries who enrolled in less
expensive plans would pay no premium; beneficiaries

who enrolled in more expensive plans would pay the
difference. The first premium subsidy would equal the
lowest premium in the market ($105 in Example 1 and $65
in Example 2). The second premium subsidy would equal
the standard base beneficiary premium of $125.

The amount of the premium subsidy (along with the
distribution of plan bids) would determine the number

of zero-premium plans in each market. Under the first
approach, the only zero-premium plan in each market
would be Plan A, the low bidder. Under the second
approach, where the premium subsidy is higher, there
would be two zero-premium plans in the first market (FFS
and Plan A) and three zero-premium plans in the second
market (Plans A, B, and C). Higher premium subsidies
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lllustrative examples showing the effects of a
premium subsidy for low-income beneficiaries

Managed care plans

Plan C
FFS (median

program Plan A Plan B plan bid) Plan D Plan E
Example 1:
Benchmark equals the FFS bid
Plan bid $700 $680 $710 $740 $770 $800
Beneficiary premiums;
no premium subsidy $125 $105 $135 $165 $195 $225
Beneficiary premiums;
subsidy = low premium ($105) $20 $0 $30 $60 $90 $120
Beneficiary premiums;
subsidy = base premium ($125) $0 $0 $10 $40 $70 $100
Example 2:
Benchmark equals the median of the
managed care plan bids (Plan C)
Plan bid $800 $680 $710 $740 $770 $800
Beneficiary premiums;
no premium subsidy $185 $65 $95 $125 $155 $185
Beneficiary premiums;
subsidy = low premium ($65) $120 $0 $30 $60 $90 $120
Beneficiary premiums;
subsidy = base premium ($125) $60 $0 $0 $0 $30 $60

Note:

FFS (fee-for-service). These examples express all plan bids as per beneficiary per month amounts for a beneficiary of average health status. In these examples, the

benchmark would equal the lower of the FFS bid or the median bid from the managed care plans, and beneficiaries would pay a premium that equals a standard
amount of $125 plus the difference between the plan’s bid and the benchmark. The methods used to determine the benchmark, the base beneficiary premium, and

any subsidy amount are all policy choices.

would thus increase the number of zero-premium plans
and vice versa. Beneficiaries who received a premium
subsidy and enrolled in one of the more expensive plans
would have to pay part of the premium themselves.*
However, a higher premium subsidy would lower the
amount that beneficiaries had to pay. In Example 1, the
more generous subsidy would reduce the premium that
eligible beneficiaries would pay to enroll in Plan C from
$60 to $40.

If the new system limited the amount of the premium
subsidy, the FFS program would not qualify as a zero-
premium plan in all markets. In Example 1, FES is less

expensive than most managed care plans, and FFS would
qualify as a zero-premium plan under the higher premium
subsidy of $125. In Example 2, FFS is more expensive
than most managed care plans and would not qualify as

a zero-premium plan unless the premium subsidy were
increased to $185. Under premium support, the FFS
program would probably have one of the higher bids in
many market areas, and any effort to limit the amount of
the premium subsidy would result in areas where the FFS
program did not qualify as a zero-premium plan. Higher
premium subsidies would reduce the number of such
areas, but would not eliminate them completely.
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Some beneficiaries, particularly those with relatively
higher incomes, could also receive a partial premium
subsidy. Although the MSPs do not provide partial
subsidies, the Part D LIS provides partial subsidies for
beneficiaries with income between 135 percent and 150
percent of the federal poverty level. The subsidies for these
beneficiaries taper off as income rises: Those with income
between 135 percent and 140 percent of the federal
poverty level receive a subsidy that equals 75 percent of
the LIPS A, those with income between 140 percent and
145 percent receive a subsidy that equals 50 percent of the
LIPSA, and those with income between 145 percent and
150 percent receive a subsidy that equals 25 percent of the
LIPSA. The use of partial subsidies in this manner would
allow eligibility for subsidies to be broadened while still
limiting program spending.

Enrollment in zero-premium plans could be encouraged by
using passive enrollment in certain situations. With passive
enrollment, CMS automatically enrolls beneficiaries in

a particular plan unless they take some action to change

it. For beneficiaries receiving a premium subsidy, a zero-
premium plan could be the default coverage option, as it is
under the Part D LIS. CMS also uses passive enrollment
to ensure that LIS beneficiaries remain enrolled in zero-
premium plans over time. Exactly which plans qualify as
zero-premium plans changes from year to year because

of changes in plans’ Part D bids and the LIPSA. When
LIS beneficiaries are in plans that do not qualify as zero-
premium plans in the following year, CMS reassigns them
at the start of that year to another zero-premium plan to
ensure that they do not have to start paying a premium
(Centers for Medicare & Medicaid Services 2016a).!

The benefits of using passive enrollment (ensuring that low-
income beneficiaries do not have to pay a premium) would
need to be weighed against other considerations, such as
respecting beneficiary choice and the potential disruption
that some beneficiaries could experience if they were
enrolled in a plan that did not have their providers in its
network. In Part D, CMS does not use passive enrollment
for LIS beneficiaries who have selected a Part D plan on
their own, including those enrolled in plans with premiums
that are higher than the LIPSA. One study found that 42
percent of LIS enrollees in 2010 had selected their own
plan, with many choosing a zero-premium plan (Hoadley

et al. 2015). Another study found that 17 percent of LIS
enrollees in prescription drug plans would pay a premium in
2017 if they stayed in their current plan. These beneficiaries
would pay an average of $24 per month in 2017 for their
drug coverage, and 72 percent of them were in plans that

also required them to pay a premium in 2016 (Hoadley
et al. 2016). In 2010, CMS considered using passive
enrollment to reassign some of these so-called choosers
(those paying more than $10 per month in premiums)
to zero-premium plans, but did not finalize its proposal
(Centers for Medicare & Medicaid Services 2010).

The annual reassignment process helps keep LIS
enrollees in zero-premium plans, but it is also disruptive
for beneficiaries whose new plan does not cover all of

the drugs they use. Something similar could happen in a
premium support system if beneficiaries were reassigned
to a plan that did not have all of their providers in its
network. In Part D, policymakers have decided that the
costs of reassigning beneficiaries outweigh the benefits
when a plan’s premium exceeds the LIPSA benchmark
by a small amount ($2 in 2017). In these cases, CMS
allows plans to retain their LIS enrollees if the plans waive
payment of the remaining premium. (However, these
plans cannot receive new LIS enrollees through passive
enrollment.) This policy has reduced the number of LIS
enrollees who are reassigned to new plans, and it could be
used in a premium support system for Part A and Part B.

How would the subsidies be financed?

The MSPs and the LIS offer two examples of how
premium subsidies could be financed in a premium
support system. Because the MSPs are part of the
Medicaid program, the federal government and the states
both pay part of the cost. The federal match rate for

each state is determined by a formula and ranges from

50 percent to 75 percent in 2017 (Office of the Assistant
Secretary for Planning and Evaluation 2015). Across all
states, the federal government pays about 61 percent of the
cost of the MSP payments for Part B premiums; states pay
the rest. In contrast, the Part D LIS is financed entirely by
the federal government.

Under premium support, the simplest way to provide
premium subsidies would likely be to build on the

existing MSPs and modify them as needed, leaving the
current federal—state system of financing in place. This
arrangement could be revised as needed by adjusting the
federal match rate. For example, if the eligibility limit for
premium subsidies were raised, the federal government
could pay a larger share of the costs for the newly eligible
population. The Congress used this approach in 1997 when
it raised the MSP eligibility limit from 120 percent to 135
percent of the federal poverty level and specified that the
federal government would pay the full cost of the premium
subsidies for beneficiaries in that income range.*?
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Even if MSP eligibility limits remained the same, states
would be concerned that premium support might result in
higher Medicaid spending, which could occur if premiums
for MSP enrollees proved to be higher, on average, than the
current Part B premium. Whether spending would be higher
depends on numerous other factors, such as the method
used to set benchmarks and beneficiary premiums and the
amount of the premium subsidy. For example, a premium
support system that had relatively low benchmarks and
generous premium subsidies would be more likely to result
in higher Medicaid costs, particularly in states where many
MSP enrollees are in the FFS program.

Instead of the Medicaid-based structure of the MSPs, a
new system of premium subsidies could be administered
by the federal government, like the Part D LIS. Under this
approach, the SSA would determine whether beneficiaries
were eligible for the subsidy, and CMS would make
subsidy payments for those who qualified. Since the SSA
would determine eligibility for the new premium subsidies
as well as the LIS, this arrangement would make it easier
for policymakers to align the eligibility standards for

the two programs, which would simplify the enrollment
process for beneficiaries and likely improve beneficiary
participation.

A major concern with creating a federally run system is
the likely additional cost for the federal government. Since
the MSPs are part of the Medicaid program, the states

pay some of the cost of its premium subsidies. A federally
run system that replaces the MSPs’ premium subsidies
would thus increase federal spending while reducing state
spending. Some of these costs could be offset by requiring
states to make maintenance-of-effort (MOE) payments to
the federal government that equal what the states would
have spent on MSPs under current law.>?

Cost-sharing subsidies would be another important
consideration in federalizing the MSPs and deserve
mention. As noted earlier, one of the MSPs (the Qualified
Medicare Beneficiary Program, for beneficiaries with
income below the federal poverty level) also covers Part
A and Part B cost sharing. Under a federally run system
of premium subsidies, policymakers would need to
decide whether these cost-sharing subsidies also would
be federalized and, if so, how much of this cost sharing
Medicare would pay. States can limit their spending on
qualified Medicare beneficiary (QMB) cost sharing by
using their Medicaid rates, which are often lower than
Medicare rates, to determine their liability, and research
has found that most states limit payments to some degree

(Medicaid and CHIP Payment and Access Commission
2017). Prior Commission research estimated that, in
aggregate, states now pay about 35 percent of cost
sharing for QMBs. If Medicare paid the full amount of
cost sharing under a federally run system, payments for
the remaining 65 percent that states do not cover now
would significantly increase federal spending because
the additional federal payments would not be offset by
state MOE payments. In addition, the combination of
full Medicare payment of cost sharing and state MOE
payments would create inequities among states because
the states that now pay the smallest amount of cost sharing
would benefit the most (Medicare Payment Advisory
Commission 2016b).

Potential implications of a premium
support system for beneficiaries and

Converting Medicare to a premium support model would
likely have significant effects on beneficiaries and plans.
Available research on several relevant issues, such as

the sensitivity of beneficiaries to changes in premiums,
provides some indication of potential effects. However,
given the many actors and design choices (which go well
beyond the issues raised in this chapter), there is no way
to predict with certainty how premium support would
play out.

Implications for beneficiaries

If the goal of using premium support is to encourage
beneficiaries to use lower cost options for their Medicare
coverage, how beneficiaries respond to premium changes
and select coverage from multiple options are key
considerations in designing a premium support system.
The experiences of consumers in MA, the Part D program,
and the PPACA exchanges (which serve a different
population) can provide insight into the possible effects of
premium support on beneficiaries.

Beneficiary willingness to switch plans

Available research suggests that MA enrollees and

Part D prescription drug plan (PDP) enrollees switch
plans at similar rates, while individuals who receive
coverage through the PPACA exchanges switch plans at
higher rates. Enrollee behavior in these three programs
suggests certain considerations for the development of a
premium support model.
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Lessons from MA The share of beneficiaries who move
from one Medicare sector to another (switching from
FFS to MA or from MA to FFS) is roughly the same
each year (Jacobson et al. 2015). However, since more
beneficiaries are starting out in the FFS program, most
of those who switch move from FES into MA (Riley
2012). Between 2013 and 2014, about 17 percent of MA
enrollees switched plans: 11 percent voluntarily switched
to another MA plan, 2 percent voluntarily switched to the
FFS program, and 5 percent were involuntarily switched
(usually to another MA plan). The share of MA enrollees
who voluntarily switch to another plan has been about the
same every year, averaging 9 percent annually between
2007 and 2013 (Jacobson et al. 2016).

MA enrollees are more likely to switch plans as their
premiums increase. Enrollees who saw their premiums
increase by less than $20 switched at a rate of 11 percent
compared with higher switching rates by enrollees who
faced larger increases: 21 percent of those facing a $20

to $29 increase, 24 percent of those facing a $30 to $39
increase, and 29 percent of those facing an increase of
$40 or more. On average, beneficiaries who switched
plans saved $15.87 per month in premiums, while those
who stayed in the same plan paid $4.26 more, on average.
Beneficiaries who switched plans also lowered their out-
of-pocket spending limit by an average of $401 (Jacobson
et al. 2016).

Some observers have claimed that half of newly

eligible Medicare beneficiaries join MA plans, but the
Commission found that only about a quarter of the new
beneficiaries in 2012 chose an MA plan. The Commission
also found that new MA enrollees tended to be former
FFS enrollees in their late 60s and early 70s and had thus
experienced one or more MA open enrollment periods.
This finding suggests that many beneficiaries may not
consider enrolling in MA until they have been exposed
to FFS cost sharing or MA plans’ marketing efforts
(Medicare Payment Advisory Commission 2015b).

Among MA enrollees, voluntary switching rates did

not vary by gender, the number of plans available in

the county, or the MA payment quartile for the county.
However, switching rates were somewhat higher for
beneficiaries ages 65 to 75 (12 percent) compared

with those 85 and older (7 percent). Enrollees living

in nonmetropolitan areas were more likely to be
switched involuntarily than those living in metropolitan
areas (8 percent vs. 4 percent) because MA plans in
nonmetropolitan areas are more likely to exit the market

(Jacobson et al. 2016). Among FFES enrollees, some
beneficiaries with medigap coverage may be reluctant to
join an MA plan because they could be subject to medical
underwriting if they later switched back to the FFS
program and tried to buy a new medigap policy.

The beneficiaries most likely to switch from MA to FFS
are high-need, high-cost patients (McWilliams et al.
2011, Medicare Payment Advisory Commission 2012b,
Newhouse et al. 2012). Their higher rate of switching
could be accounted for by dual-eligible beneficiaries
(who are more likely to have high costs and can switch
plans at any time), unmet needs under their current plans,
and provider or plan encouragement to switch. However,
dual-eligible beneficiaries who are enrolled in MA special
needs plans switched at lower rates (9 percent) than those
enrolled in regular MA plans (13 percent) (Jacobson et al.
2016).

Focus groups have found that seniors do not find the
differences between MA plans to be significant enough
for them to consider shopping around (Jacobson et al.
2014). High beneficiary retention rates can send plans
both positive and negative signals. On the one hand, high
retention rates encourage sponsors to properly manage
their enrollees’ health because they will likely be enrolled
in the plan for years. On the other hand, plans could
conclude that the risk of losing enrollees is low unless
there are large increases in premiums or significant
disruptions in care.

Lessons from Part D During the first few years of the

Part D program, the majority of beneficiaries remained
with the plan they selected in the program’s first year
(Hoadley 2008). Research at the time showed that many
beneficiaries were satisfied with their plan and did not
intend to switch, but over one-third of enrollees stated that
it was too much trouble to compare and choose a new plan
(Kaiser Family Foundation 2006). The complexity of the
Part D drug benefit may also have discouraged enrollees
from switching plans (Hoadley 2008).

The Commission found that, between 2009 and 2010,
15 percent of enrollees in MA plans with prescription
drug coverage (MA-PDs) and 13.6 percent of non-LIS
enrollees in PDPs voluntarily switched plans. Among
those who switched, about 90 percent of MA-PD
enrollees switched to another MA-PD, and about 80
percent of PDP enrollees switched to another PDP. As
with MA, gender did not affect the rate of switching;
beneficiaries in nonmetropolitan areas were more likely
to switch plans than enrollees in metropolitan areas
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(17 percent vs. 13 percent, respectively); and older
beneficiaries were less likely to switch plans. The share
of Part D enrollees who switched plans was not affected
by the number of PDPs available in their region. The
beneficiaries who switched plans had lower out-of-pocket
costs than they would have had under their old plan
(Medicare Payment Advisory Commission 2013b).

Lessons from the PPACA exchanges Research indicates
that individuals who receive health coverage through the
PPACA exchanges switch plans at a much higher rate
than those in MA or Part D in an effort to lower their
premiums. In 2017, exchange enrollees could choose
from an average of three participating insurers in each
county, with 79 percent of enrollees having a choice of
two or more and 56 percent having a choice of three

or more (Office of the Assistant Secretary for Planning
and Evaluation 2016b). Within the exchanges, each
participating insurer can sell multiple plans across the
four “metal levels” (bronze, silver, gold, and platinum)
that indicate the generosity of a plan’s coverage. A
majority of exchange consumers select plans with low
premiums (Burke et al. 2014). Exchange consumers are
sensitive to premium changes and have been willing to
switch plans to maintain low-cost coverage (Office of the
Assistant Secretary for Planning and Evaluation 2016a).
During the 2016 open enrollment period, 43 percent of
the individuals who were re-enrolling switched to lower
cost plans, saving $42 per month on average. However,
many exchange enrollees who could switch to a lower
premium plan remained in their current plan: 76 percent of
the individuals who re-enrolled in the same plan for 2016
could have switched to a lower premium plan, even within
the same metal level as their current plan, suggesting that
beneficiaries consider other factors besides premiums

in making coverage decisions (Office of the Assistant
Secretary for Planning and Evaluation 2016a).

The exchanges differ from Medicare in several respects,
which makes it difficult to know whether the high rates

of plan switching in the exchanges would also occur in a
Medicare premium support system. First, the exchanges
do not have an FFS coverage option, and the competitive
dynamic between the FFS program and managed care
plans in a premium support system could be different
(Office of the Assistant Secretary for Planning and
Evaluation 2016a). Second, there was more news coverage
about shopping and plan switching in the exchanges than
in Medicare. Third, the premiums for exchange plans have
been more volatile from year to year than MA premiums.
Fourth, the exchanges serve a younger and more

technologically knowledgeable population that may be
more willing or better able to shop around than Medicare
beneficiaries.

Evaluating coverage options and choosing a plan

Although the notion of having a wide variety of choices
when deciding is appealing, research suggests that

many consumers, particularly the elderly, have difficulty
making decisions when faced with many choices. A
premium support system will not work as well if Medicare
beneficiaries struggle to understand their coverage options
and have trouble selecting the coverage that best meets
their needs (Hibbard et al. 1998).

Factors that beneficiaries consider when selecting
coverage Interviews with focus groups conducted by the
Kaiser Family Foundation and the Commission’s annual
beneficiary survey indicate that beneficiaries strongly
consider certain factors when selecting an MA or Part D
plan, such as access to particular providers (their doctors,
certain hospitals and cancer treatment centers, and nearby
pharmacies and physicians) and the brand name of the
insurance provider (Jacobson et al. 2014, Wesolowski
2016). Beneficiaries in poorer health believed that it was
more important to retain access to their current providers
(Wesolowski 2016). As for specific plan features,
beneficiaries in poorer health gave more consideration to
out-of-pocket costs such as deductibles and copayments,
while healthier beneficiaries focused more on premiums
(Jacobson et al. 2014). Once beneficiaries were enrolled
in a plan, they often preferred to keep that plan (even if its
premiums increased) instead of searching for and changing
to an unfamiliar one. They also expected annual premium
increases and looked suspiciously on premium decreases
and low-cost plans because they believed that lower costs
indicate poorer quality or less coverage (Jacobson et al.
2014). Focus group participants were most likely to turn
to friends, family, neighbors, and insurance agents for
help in choosing a plan (Jacobson et al. 2014, Wesolowski
2016). Beneficiaries gave more weight to the experiences
of family and friends than information they received from
advertisements.

Beneficiaries often do not take full advantage of the low-
cost options that are available, but may still make rational
decisions given the other factors that they consider when
selecting a plan. For example, a study of beneficiaries
enrolled in PDPs in 2006 found that only 6 percent to 9
percent of beneficiaries had chosen the lowest cost plan
(Gruber 2009). Their decision making nevertheless aligned
with expected models of decision making (Abaluck and
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Gruber 2011). The characteristics that determine which
plan is best for a beneficiary evolve over time because of
changes in the plans that are available, health status, and
prescription drug needs (Heiss et al. 2016). Beneficiaries
were more likely to consider switching plans when they
overspent the previous year, but they remained sensitive
to potential drawbacks, such as risk of losing a familiar
physician and the time needed to select a new plan. (The
decision to switch plans is often as complex as the initial
plan selection.) With these two considerations—price and
the potential drawbacks of switching—sometimes at odds
with each other, tools that help beneficiaries understand
their coverage options would be important elements of

a premium support system because they would make it
easier for beneficiaries to focus on price differences (Heiss
et al. 2016). Beneficiary decisions eventually affect how
plan sponsors structure their premiums and plan offerings
(Ho et al. 2015, Polyakova 2016).

Helping beneficiaries evaluate their coverage options

For beneficiaries in a premium support system, the process
of selecting a plan could be complex because of the
number of available coverage options in some areas and
the many ways that these options could differ (such as
cost sharing, provider networks, and additional benefits).
The selection process would be unfamiliar for many

FFS enrollees in particular—although most have gone
through the process of selecting a Part D plan—and could
also be more challenging than the process of selecting
employer-sponsored insurance, which some beneficiaries
encountered during their working years. The shopping
experience would be especially challenging if there is little
use of standardization and few limits on the number of
plans that insurers can offer.

Beneficiaries could find it particularly challenging to
select a plan that best meets their needs if too many
coverage options are available. Participants in consumer
choice studies made better choices when confronted with
6 options as opposed to 24 or more (Iyenger and Lepper
2000). Another study found that Medicare beneficiaries
were more likely to enroll in MA when they lived in an
area where 15 or fewer plans were available (McWilliams
etal. 2011).

The availability of tools such as the Medicare Plan
Finder for Part D plans can make the selection process
easier. A similar online comparison tool for managed
care plans would be essential for a premium support
system. The existing Medicare Compare tool would be a
logical starting point, but it could be improved with better

information about the providers that participate in each
plan’s network and better use of standardized vocabulary.

CMS would also need to engage in advertising and
outreach activities to inform beneficiaries about these
tools. In the MA and Part D programs, many beneficiaries
are unaware of the consumer tools that can help them
select a plan (Jacobson et al. 2014). In addition, some
beneficiaries would not have access to online comparison
tools or be comfortable using them. Additional funding for
state health insurance assistance programs could provide
additional decision-making support to beneficiaries.

Implications for managed care plans

Beneficiaries cannot make good plan choices unless an
adequate number of plans is available. The MA program
has a large number of plans and would provide a good
foundation for a premium support system. Currently, 99
percent of all beneficiaries have at least one plan available
(not including employer-sponsored plans and special needs
plans). The average beneficiary has 18 plans available;
beneficiaries in some areas have more than 40 plans
available. However, the adoption of premium support
would affect both the number of plans that are available
and how those plans would bid.

Plan participation

The bidding process under premium support would differ
from the MA bidding process in several respects and
would likely prompt managed care plans to reexamine
which markets they serve. In MA, each plan can define its
own service area and submit a single bid for that area. That
bid is compared with a benchmark that CMS calculates
based on FFS spending and announces in advance. (The
MA benchmarks are based on counties; when plans

serve multiple counties, their bids are compared with a
benchmark that equals a weighted average of the county-
specific amounts.) In a premium support system, the use
of competitive bidding would mean that plans do not know
the benchmark in advance and that each plan’s bid could
affect the area’s benchmark and thus the plan’s premium
in that area. As a result, plans would want to pay more
attention to their bids for each area. Plans could decide to
leave some areas if they did not expect enough enrollment
to make the time and expense of the bidding process
worthwhile. Plans could also decide to enter new areas
based on updated competitive dynamics. Some areas that
currently have few or no MA plans could appear more
attractive under premium support. For example, 7 of the 10
largest counties without MA plans have benchmarks that
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equal 95 percent or 100 percent of FES costs. Depending
on how they were calculated, the benchmarks in these
areas could be higher under premium support than the
current MA benchmarks (at least initially).

As discussed earlier, the Commission has recommended
replacing the county-based payment areas now used in
MA with a set of fewer, often larger, market areas. Some
researchers believe that using this approach for defining
market areas could lead to increased plan participation and
competition (Gaynor et al. 2017).

Another element of a premium support system that could
have a significant effect on plan participation would be
restrictions or limitations on the number of participating
plans. Because beneficiaries might have an easier time
choosing plans when there are fewer and clearer plan
choices, a premium support system could limit the
number of plans that an insurer could offer, limit the total
number of plans that can participate in a market area, or
both. On the other hand, the system could have relatively
few restrictions on the number of plans offered, which
would be more consistent with current policies in both
MA and Part D. This approach could arguably lead to
greater competition. CBO’s analysis of Part D bids for
2007 through 2010 found that plans in markets with more
competing insurers submitted lower bids (Congressional
Budget Office 2014). Another study found that an increase
in the number of competing insurers between 2006 and
2009 reduced plan bids in the MA program (Song et al.
2012).

Under premium support, the potential Medicare market for
managed care plans would be much larger than the current
MA market and the major new markets that have opened
over the past decade (Part D, Medicaid managed care, and
the PPACA exchanges). Plan interest in participating in a
premium support system would thus likely be widespread,
even if the number of available plans was limited in some
fashion.

How plans would bid

Prior Commission work and the academic literature

have found that the MA market does not encourage price
competition, as evidenced by plan bidding behavior.

The Commission has found that MA plan bids are

more strongly related to the program’s administratively
determined benchmarks than to local FES spending, local
FFS service use, local market prices, or insurer market
power (Medicare Payment Advisory Commission 2013a).
Academic studies have found that raising MA benchmarks

will increase plan bids by about half of the amount of the
benchmark increase (Duggan et al. 2014, Song et al. 2013,
Song et al. 2012). The authors of the studies concluded
that MA plans have market power and that the MA
program is not perfectly competitive.

Other Commission work has shown that MA plan bids

can decline when benchmarks are lowered. In 2011, the
benchmarks for nonemployer MA plans equaled 113
percent of local FFS spending, on average, and the bids for
those plans equaled 99 percent of FES spending. Between
2011 and 2017, PPACA lowered the MA benchmarks

to an average of 106 percent of FFS spending. Plan bids
during this period fell to an average of 90 percent of FFS
spending. So, while there may not be perfect competition
in MA, plans have become more competitive with FFS.

In MA, beneficiaries do not see information on plan

bids, and plans therefore do not compete on their bids
(and resulting premiums) alone. Most MA plans do not
charge an additional premium for their Part A and Part

B benefits (almost all MA enrollees are required to pay
the same Part B premium as FFS beneficiaries). Under a
premium support system where plans bid on a standard
package of Part A and Part B benefits, beneficiaries would
see premiums that indicate how the bids from the FFS
program and managed care plans compare. Each coverage
option most likely would have a different premium, a
marked change from the MA program in which many
plans are displayed as “zero premium.” The greater
visibility of these premiums could focus the competition
among plans toward premiums and away from the extra
benefits that seem to dominate competition in MA.

Table 3-12 demonstrates this point with the bids from our
previous illustrative examples.

In this hypothetical market, the FFS program has a bid

of $800 per month and the five MA plan bids range from
$680 to $800. Assume that this market’s benchmark is
$800 and that plans can offer extra benefits only if they
bid below the benchmark and receive rebate dollars. In
addition, the national Part B premium in this example
equals $125, which is close to its current amount. A
comparison of premiums in Medicare Compare would
show that each plan’s premium is $0, even though
beneficiaries would be required to pay the Part B premium
($125) for each plan, and the lowest and highest bids in
the market (Plans A and E, respectively) differed by $120.
The five MA plans differ in terms of the extra benefits they
provide, but depictions of those extra benefits are shown
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lllustrative comparison of how beneficiary premiums are displayed in
the MA program and could be displayed under a premium support system

Managed care plans

Plan C
FFS (median

program Plan A Plan B plan bid) Plan D Plan E
Plan bid $800 $680 $710 $740 $770 $800
Under MA:
Part B premium $125 $125 $125 $125 $125 $125
Additional plan premium $0 $0 $0 $0 $0 $0
Premiums that beneficiaries
see in Medicare Compare $0 $0 $0 $0 $0 $0
Under premium supporti:
Base beneficiary premium $125 $125 $125 $125 $125 $125
Difference between plan bid
and $740 benchmark $60 -$60 -$30 $0 $30 $60
Premiums that beneficiaries
see in Medicare Compare $185 $65 $95 $125 $155 $185

Note:

MA (Medicare Advantage), FFS (feefor-service). The illustrative figures for a premium support system assume that the benchmark equals $740 (the lower of the FFS

bid or the median plan bid, which is Plan C) and that the base beneficiary premium equals $125. These are all policy choices.

separately on Medicare Compare, and the differences
across plans can be difficult to evaluate.

Under premium support in this example, the benchmark
would equal the lower of the FFS bid or the median plan
bid (in this market, that means a benchmark of $740,
based on the bid from Plan C). Beneficiary premiums
would range from $65 for Plan A to $185 per month

for the FFS program or Plan E. This information would
encourage beneficiaries to enroll in lower bidding plans to
save money on premiums. We believe that managed care
plans would anticipate this behavior and try to lower their
bids to attract enrollment.

Bids might also be lower under premium support because
beneficiaries would reap the full savings from lower bids
in the form of lower premiums. In MA, beneficiaries
receive about two-thirds of the difference between

the plan’s bid and benchmark in the form of extra
benefits, and the Medicare program keeps the rest of the
difference. This “tax” on the difference has been cited

as a factor that discourages plans from bidding lower
(Stockley et al. 2014).

Key findings from CBO’s analysis of
premium support

Given the level of specificity needed to define what
“premium support” would entail and the uncertainty about
its effect on the behavior of beneficiaries, health plans, and
providers, it is not surprising that few studies have tried to
estimate the effects of premium support in any detail. One
such study of premium support is an analysis that CBO
issued in 2013 (Congressional Budget Office 2013).

In its report, CBO analyzed two possible approaches for
designing a premium support system. Under one approach,
the benchmark would equal the enrollment-weighted
average of private plans’ bids and an area’s FFS per capita
costs (the “average option”) and the base beneficiary
premium would be calculated in the same manner as the
current Part B premium. Beneficiaries who chose a plan
that was more expensive than the average bid would pay
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the full difference, while beneficiaries who chose a plan
that was less expensive than the average bid would receive
the full difference back in cash rather than supplemental
benefits. We focus on CBO’s average option because it
more closely resembles the Commission’s illustrative
approaches outlined in this chapter.>*

Estimated effects on beneficiaries

Under its average option, CBO expected that beneficiaries
would be more sensitive to premium differences than most
research about the Medicare population shows for two
reasons. First, beneficiaries would be subject to premium
differences that were significantly greater than those that
had been studied previously. Second, information on plan
prices would be displayed to beneficiaries in a way that
would encourage comparison of premiums.

Under the average option, CBO estimated that the
premiums beneficiaries paid in 2020 would be 6 percent
lower, on average, than what they would be under current
law because federal spending would be lower and
premiums (as they are under current law) would be based
on a share of that lower spending. CBO also estimated that
beneficiaries’ total out-of-pocket spending for Medicare
services would be lower because more beneficiaries would
be expected to enroll in lower cost plans and use fewer
services, thus incurring lower out-of-pocket spending.

However, premiums and out-of-pocket spending would
vary considerably by plan choice and by geography.

CBO estimated that, on average, the premium for the

FFS program would be about 50 percent higher than it is
under current law because plan bids in many areas would
be substantially lower than FFS per capita spending.
Beneficiaries in FFS would have to pay the difference
when FES exceeded the federal contribution. (CBO’s
analysis assumes that the FFS program would have

the same features as it does under current law.) While
beneficiaries would face increased price pressure to make
a choice under premium support, CBO estimated that,
under the average option, about 20 percent of beneficiaries
would not make any choice in the first year, and it noted
that policymakers would have to decide how to treat those
beneficiaries who did not choose.

Estimated effects on plans

CBO reported that the average option would change the
incentives that private insurers face when they develop
their bids. Some changes would tend to decrease bids,
while others would tend to increase bids. On net, CBO
estimated that bids would be lower relative to current

law by about 4 percent in 2020, but that amount could
vary under different program designs. (The decline in
beneficiary premiums would be larger than the decline
in plan bids because, among other reasons, some
beneficiaries would switch to lower premium plans.)

CBO cited several factors under a premium support system
that would tend to reduce bids. First, because beneficiaries
would experience different premiums based on the plan
they chose, the demand for plans with lower bids would

be greater. Moreover, the government would not retain a
share of the difference between its contribution and the
plan’s bid, further adding competitive pressure because
beneficiaries would retain the full difference. Second,
unlike the MA program, where benchmarks are announced
before plans submit bids, the government contribution
would be based on the bids themselves. CBO noted that, in
the MA program, benchmarks can affect bids, and if plans
did not know the benchmarks in advance, they would be
more likely to submit bids that were reflective of their
actual costs. Third, CBO expected that private plans would
experience greater favorable selection (that would not be
fully corrected for by risk adjustment) than in the current
MA program. In other words, people enrolling in private
plans would tend to cost less than FFS enrollees with
similar risk scores, allowing plans to further reduce their
bids.

CBO also cited several factors that would tend to increase
plan bids. First, if the FFS program became relatively
smaller, private plans might have more difficulty
negotiating payment rates with providers that are similar
to FFS rates. This change could place upward pressure

on plan costs and bids. Second, CBO expected that
enrollment in private plans would be significantly higher
in many areas than it is today because plan bids in those
areas are significantly lower than FFS. Thus, some plans
would broaden their networks to accommodate the
increased enrollment, and those broader networks would
tend to include providers with higher costs. However,
CBO has since changed its thinking on this issue. In a
recent paper, the agency found that hospital payment
rates for MA plans were equal to FFS rates, on average,
regardless of the share of Medicare beneficiaries enrolled
in MA plans in a given market. As a result, CBO’s
modeling of premium support proposals now assumes
that managed care plans would continue to negotiate
hospital payment rates that are comparable with FES rates,
even if the share of beneficiaries enrolled in plans rises
substantially. One key part of this assumption is that plans
would have the statutory authority to use FFS rates to pay
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Distribution of FFS and MA enrollment, in millions, by type of market area, 2016

Number of enrollees (in millions)

Number
of areas Total FFS MA
Total, all market areas 1,231 54.5 37.1 17.4
Market areas without qualifying MA plans* 208 1.3 1.2 0.1
Market areas where FFS costs less than the median MA plan:
FFS is lower by $50 or less 295 10.7 7.3 3.4
FFS is lower by $51 to $100 185 4.7 3.3 1.3
FFS is lower by $101 or more 51 1.3 0.9 0.5
Subtotal 531 16.7 11.5 52
Market areas where FFS costs more than the median MA plan:
FFS is higher by $50 or less 223 13.0 8.7 4.3
FFS is higher by $51 to $100 146 6.8 4.9 1.8
FFS is higher by $101 or more 123 16.7 10.8 6.0
Subtotal 492 36.5 24.4 12.1
Note:  FFS (feefor-service), MA (Medicare Advantage). The differences between FFS spending and the median plan bid are expressed in monthly amounts. FFS spending

for 2016 is projected and excludes hospice, direct graduate medical education, and indirect medical education payments to make it comparable with MA plan
bids. FFS spending has been standardized for a beneficiary of average health status. Market areas consist of core-based statistical areas and health service areas
in the 50 states and the District of Columbia. Number of Medicare beneficiaries and MA enrollees are as of January 2016. Components may not sum to totals due

to rounding.

*Market areas have no eligible plans if either (1) no MA plans are available in those areas or (2) we excluded all of the available MA plans, such as employer
group plans and special needs plans, based on the criteria we used for our analysis.

Source: MedPAC analysis of Medicare Advantage plan bids for 2016 and Medicare enrollment data for January 2016.

for services provided by out-of-network providers, as they
do now in MA (Maeda and Nelson 2017).

CBO emphasized that these outcomes, for both plans and
beneficiaries, are highly uncertain because a premium
support system would create substantial changes for
beneficiaries, private plans, and providers that are all
difficult to predict. The effects could vary considerably
depending on the design choices that policymakers make.
For example, CBO noted that the decision of whether

to include the FFS program is very important and that
eliminating FFS could result in program spending that is
higher than under current law.

Potential shifts in FFS and plan enrollment

Our illustrative framework for setting benchmarks and
beneficiary premiums can also be used to provide some
impressions about the potential impact of premium

support on FFS and managed care enrollment. Under

this framework, the benchmark equals the lower of the

FFS bid or the median plan bid. The impact of premium
support would thus depend heavily on the extent to which
managed care plans participated in each market area and the
relationship between the FES bid and the median plan bid.

The potential impact of premium support would vary
significantly across market areas. Table 3-13 stratifies
market areas based on the relationship between FFS costs
and the median MA plan bid in 2016. Under our method
for defining market areas, we include 1,231 market areas
in our analysis. The differences between FFS costs and the
median plan bid are shown as monthly amounts. The table
also shows total enrollment, FFS enrollment, and MA
enrollment in each type of market area.

Under premium support, managed care plans may not
be available in all market areas. Based on our criteria
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to measure plan availability in MA, we found that 208
market areas did not have a qualifying plan. Relatively
few beneficiaries live in these areas—1.3 million, or
about 2 percent of all beneficiaries—and almost all were
enrolled in FFS. (The few MA enrollees in these areas
were in plans that we excluded from our analysis, such as
employer group plans.) For these market areas, the FFS
program would likely remain the predominant source of
coverage unless managed care plans became more widely
available.

In another 531 market areas where MA plans were
available, FFS costs were lower than the median MA
plan bid. A total of 16.7 million beneficiaries (31 percent
of the total) live in these areas. Although FFS costs less
than the median plan in these areas, about a third of the
beneficiaries living there (5.2 million) were enrolled in
MA plans since MA benchmarks in many counties are
higher than FFS costs under the MA payment system and
most MA plans can use rebate dollars to offer additional
benefits (Table 3-13, p. 125).

Under our illustrative framework for calculating
benchmarks and premiums, benchmarks in these areas
would be based on FFS bids, and premiums for many
managed care plans would increase. However, it is unclear
how much premiums might increase. On balance, plans
would likely submit somewhat lower bids than they do
now in MA. Such a change in bidding behavior could
reduce or eliminate the increase in premiums for some
plans, particularly in areas where the median bid exceeds
FFS spending by less than $50. In 2016, there were 295
such market areas, with 7.3 million FES enrollees and 3.4
million MA enrollees (Table 3-13, p. 125). In these areas,
it is difficult to say which type of coverage—FFS or a
managed care plan—would have lower premiums and how
much enrollment would shift from one sector to the other.

The situation is somewhat clearer for the 236 market
areas where, in 2016, the median bid exceeded FFS costs
by more than $50 (Table 3-13, p. 125). Under premium
support, most plans in these areas would probably be
more expensive than FFS, even with a change in bidding
behavior. Premiums for most plans in these areas could
increase noticeably, and we would expect a significant
portion (well above 30 percent, based on experience in
the MA program) of the 1.8 million MA enrollees in these
areas to switch to FFS coverage or a less expensive plan.
This shift in enrollment could lead some managed care
plans to stop participating in these market areas, which

could either reduce the number of available plans or result
in no plans being offered in some areas.

Finally, in 492 market areas, the median plan bid was
lower than FFS costs (Table 3-13, p. 125). These areas
have 67 percent of the Medicare population—24.4
million FFS enrollees and 12.1 million MA enrollees.
Under our illustrative framework, benchmarks in these
areas would be based on the median plan bid, and FFS
premiums would increase by an amount equal to the
difference between the FFS bid and the median plan bid.
(In these areas, any effort by plans to lower their bids
would only widen the difference between FFS spending
and the median plan bid.) Like the areas where FFS is
less expensive, in a significant number of areas (223), the
difference between FFS spending and the median bid is
relatively small (less than $50). The experience in the MA
program suggests that somewhere between 10 percent and
30 percent of the 8.7 million FES enrollees in these areas
might switch to a managed care plan.

FFS enrollees would have stronger incentives to switch

to managed care plans in areas where FFS spending
exceeded the median plan bid by more than $50. (This
difference means that the monthly FFS premium in these
areas would increase by at least that much.) A total of
15.7 million FES enrollees live in these areas, and 10.8
million live in areas where the FFS premium would
increase by more than $100 (Table 13-3, p. 125). This
latter group of market areas includes many of the country’s
large metropolitan areas. The MA program has not seen
premium increases of this magnitude, so its experience is
of somewhat limited value in assessing how many FFS
beneficiaries in these areas would switch to managed care
plans. Nevertheless, it seems plausible that a majority—
and possibly a sizable majority—of the 15.7 million FFS
beneficiaries in these areas could eventually switch to
managed care plans. In market areas where FFS premiums
increase by particularly large amounts ($100 or more),
the share of beneficiaries who were enrolled in FES once
premium support was in effect for several years could be
relatively small.

In the areas where FFS spending exceeds the median

plan bid, we could also see a substantial number of MA
enrollees switch plans. Since the benchmark in these areas
would be based on the median plan bid, about half of the
12.1 million MA enrollees in these areas would be in plans
with bids that exceeded the benchmark. As a result, these
plans—most of which now provide additional benefits
funded by MA rebates and do not charge a supplemental
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premium—would have to begin charging premiums (for
both standard coverage and any additional benefits). Some
beneficiaries in this subset of plans might want to change
their coverage. Since the FFS premium would be even
higher than their current plan’s premium, some of these
MA enrollees would most likely switch to other, lower
cost plans.

Across all market areas, this rough analysis suggests that
about 15 million FFS enrollees would ultimately switch

to a managed care plan and 2 million MA enrollees might
switch to FFS coverage. If these shifts occurred, more
than half of Medicare beneficiaries (roughly 55 percent)
would be enrolled in managed care plans, but a significant
number of beneficiaries would remain in the FFS program.

These figures are very rough estimates at best and have
little predictive value. There are simply too many other
elements to a premium support system that would still
need to be specified, beyond the illustrative framework in
this chapter. For example, the ultimate impact of premium
support on FFS and plan enrollment would depend partly
on whether the use of premium support was phased in over

time, how much premium subsidies would be for low-
income beneficiaries, and the default form of coverage

for beneficiaries who do not select coverage on their own.
These and other policy decisions under a premium support
system would have a significant impact on the behavioral
responses by beneficiaries, plans, and providers.

The use of premium support for Part A and Part B
would fundamentally change the structure of the
Medicare program. Premium support would reorient
the government’s role in financing Medicare and
require beneficiaries to pay for the added costs of more
expensive coverage in the form of higher premiums.
The Commission makes no recommendation on whether
premium support should be used. Rather, we discuss
an array of complex issues that the Congress may want
to address if it decided to develop a premium support
system. W
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Endnotes

The Part D program already uses a form of premium support.
If policymakers decided to use premium support for Part

A and Part B, they would need to decide whether the two
systems should be combined or the Part D system would
continue to operate separately.

Throughout this chapter, we use managed care plan as a
generic term that encompasses any type of Medicare health
plan operated by a private health insurance company. Most
MA plans are either health maintenance organizations or
preferred provider organizations, but a small share of MA
enrollees (about 2 percent) are in private FFS plans, which
do not “manage” their enrollees’ care in any meaningful way.
Under a premium support system, policymakers would need
to decide what types of plans health insurers could operate.

For 2017, individuals who are not eligible for premium-free
Part A coverage pay $227 per month if they have 30-39
quarters of Medicare-covered employment and $413 per
month if they have fewer than 30 quarters of Medicare-
covered employment. Very few individuals are in these two
categories.

Beneficiaries must pay a higher Part B premium if they have
higher income or did not enroll in Part B when they first
became eligible. For beneficiaries with higher income, the
Part B premium can be as much as $428.60 a month in 2017.
For beneficiaries subject to the late enrollment penalty, the
Part B premium is increased by 10 percent for each 12-month
period that the beneficiaries did not have Part B coverage. In
2017, many beneficiaries actually pay a lower Part B premium
than the base amount of $134 because the increase in the

Part B premium for 2017 was larger than the increase in their
Social Security benefits, and the increase in premium was
capped at the amount of the increase in their Social Security
benefits.

There is an option in the MA program for plans to collect the
Part B premium.

By itself, the ability of some plans to provide the Medicare
benefit package at a lower cost than the FES program does
not necessarily save the government money. The extent of any
savings depends on the broader question of how Medicare
pays managed care plans. For example, an MA plan that
submits a bid that is lower than FFS spending may still
receive payments that exceed FFS costs when factors such

as rebates, quality bonuses, calculation of benchmarks, and
diagnosis coding for risk adjustment are taken into account.

Policymakers may also want to consider how payments to
disproportionate share (DSH) hospitals should be treated
in a premium support system. DSH payments are currently

10

included in FFS payment rates and MA benchmarks, but they
could be broken out and paid separately (Medicare Payment
Advisory Commission 2016a).

Because the beneficiary premium is risk standardized in this
manner while the Medicare payment to the plan is based on
the actual risk of each enrollee, the government payment

is adjusted when the average risk score of plan enrollees is
above or below 1.0. A “government premium adjustment”
applies to ensure that the revenue from the fixed beneficiary
premium combined with the revenue from the Medicare
payment that varies by the actual risk scores of enrollees
equals the plan’s revenue requirements. Plans with enrollees
who have an average risk score of 1.1, for example, would
require an additional government payment to be made whole,
while plans with an average risk score below 1.0 would have
reduced government payments in recognition of the excess
revenue coming from enrollee premiums that are set at a 1.0
risk level. The premium adjustment mechanism does mean
that beneficiaries in plans with relatively lower risk scores
would be subsidizing the premiums of beneficiaries in plans
with higher average risk scores. This cross-subsidization also
happens with the Part B premium today, which is set at a
national level and does not vary despite regional differences
in demographics, service use, price levels, or the risk status
of beneficiaries (for example, in 2012, county FFS risk scores
in the 50 states and the District of Columbia ranged from
0.68 to 1.40). A question that may need to be considered in

a premium support system is whether premium adjustments
would be exclusively intra-area adjustments or whether there
would need to be infer-area adjustments if the intent is to have
beneficiary premiums finance 25 percent of Part B program
expenditures, as is currently the case.

The MA program does not allow cost sharing to vary on a
disease-specific basis except through the formation of special
needs plans (SNPs) for beneficiaries with chronic conditions
and the CMS VBID demonstration project. The Commission
has recommended permitting non-SNP MA plans to use
VBID cost-sharing structures as a means of eliminating most
SNPs for beneficiaries with chronic conditions (Medicare
Payment Advisory Commission 2013b).

Because the basic benefit package of an MA plan must have
cost sharing that is actuarially equal to FFS cost sharing,

a plan that has a $20 copayment on a $200 physician visit
(whereas FFS would have a $40 coinsurance) would have

to raise cost sharing in some other way (such as imposing

a deductible higher than Medicare’s Part B deductible) to
maintain actuarial equivalence with FES—if the reduced
copayment feature was the only difference between the plan’s
cost sharing and that of FFS.
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12

13

15

16

17

18

If the additional charge was not enacted, the argument that
the government should not finance the induced utilization that
occurs in private plans—because it is not consistent with FFS
Part A and Part B coverage—would be weaker because the
government would also be subsidizing the induced utilization
of FFS beneficiaries who have supplemental coverage.

For beneficiaries who enroll in managed care plans, CMS
would need to adjust Medicare’s payments to the plans to
account for differences in health status. CMS makes such
adjustments in both the MA and Part D programs.

MA plans can be either regional, serving CMS-specified
regions that are composed of one or more states, or local,
serving one or more counties. As of November 2015,

more than 90 percent of MA enrollees were in local plans
(Medicare Payment Advisory Commission 2016c). The Part
D program conducts competitive bidding at the national
level to establish its national average bid, base beneficiary
premium, and Medicare contribution. However, the program
also establishes a separate benchmark in each of its 26 regions
that determines which plans will have their premiums fully
covered by the program’s low-income subsidy.

Policymakers could grant exceptions to certain managed
care plans, such as those that are sponsored by providers that
cannot easily serve an entire market area, particularly larger
areas.

Under our illustrative approach that would set the benchmark
equal to the lower of the FFS bid or the median plan bid,
benchmarks in some market areas could conceivably be

based on the lowest bid (for example, in areas where only one
managed care plan is available and the plan’s bid is lower than
the FFS bid).

How much the benchmark would actually change if the FFS
bid were compared with the lowest bid instead of the median
bid (or the average bid or some other metric) would depend
on the degree of variation in the bids submitted by managed
care plans. If there was relatively little variation in the bids
from the managed care plans, using one bid instead of another
in the comparison with the FFS bid would have relatively little
impact on the benchmark. Conversely, if there was substantial
variation in the bids submitted by managed care plans, using
one bid instead of another in the comparison with the FFS bid
could have a much larger effect on the benchmark.

These figures are for FFS beneficiaries who have both Part
A and Part B and use the hospital referral region as the
geographic unit of analysis.

HEDIS is a registered trademark of the National Committee
for Quality Assurance.
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CAHPS is a registered trademark of the Agency for
Healthcare Research and Quality.

The validity of using MA encounter data to calculate
population-based quality measures for plans has not been
tested.

CMS’s authority to terminate plans based on their star rating
is currently suspended.

The difference between the estimated and actual Part B
premium amounts is also due to the fact that the actual Part
B premium included an additional amount that is meant to
bolster the reserves of the Supplementary Medical Insurance
(Medicare Part B) Trust Fund.

There are a few exceptions to this general rule. Sponsors of
MA plans may take individuals who have been enrolled in a
non-Medicare plan, such as a Medicaid managed care plan
or a commercial plan, and passively enroll them in one of
their MA plans when those individuals first become eligible
for Medicare. In addition, some states that are participating
in CMS’s financial alignment demonstration passively enroll
new beneficiaries who are also eligible for Medicaid in
integrated Medicare-Medicaid plans.

Medicare Savings Programs is an umbrella term for four
distinct Medicaid programs that pay the Part A and Part B
premiums and Medicare cost sharing for certain low-income
beneficiaries. These programs have distinct eligibility rules
and benefit packages (for example, only one program covers
Medicare cost sharing). The federal government pays the full
cost for one of the MSPs, known as the Qualifying Individual
Program, using funds from the Medicare Part B trust fund.
This section focuses primarily on MSP coverage of the Part
B premium since that element would be the one most directly
affected by the use of premium support.

Both programs have higher income and asset limits for
couples. Medicare beneficiaries who receive full Medicaid
benefits qualify for the LIS regardless of their income or
assets.

The spending figure is for federal fiscal year (FY) 2015.
Medicaid also spent $3.1 billion on Part A premium subsidies
in FY 2015. The vast majority of Medicare beneficiaries do
not pay premiums for Part A benefits because they have a
sufficient work history. Beneficiaries who do not qualify for
premium-free Part A coverage typically have low incomes,
and Medicaid often pays their Part A premium.

Many researchers believe that the MCBS underreports
beneficiaries’ income, but how much that income is
underreported is unclear. As a result, the survey likely
overstates the number of beneficiaries with income below a
given threshold (such as 200 percent of the federal poverty
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31

level). We have adjusted the income amounts reported in
the MCBS to account for this shortcoming, but figures from
other researchers can differ. For example, the Kaiser Family
Foundation estimated that about 33 percent of beneficiaries
had income below 200 percent of the federal poverty level
(Jacobson et al. 2017).

For 2017, between 3 and 10 zero-premium prescription
drug plans are available in each region (Medicare Payment
Advisory Commission 2017).

There are usually a number of zero-premium plans available.
All of them qualify as low-cost plans under the LIS, but their
overall costs vary. Although beneficiaries have an incentive to
enroll in a zero-premium plan under this approach, they have
no incentive to enroll in one of the lower cost zero-premium
plans. This feature may reduce the incentives for Part D plans
to submit low bids (Congressional Budget Office 2014).

Policymakers would also need to decide what would happen
if these beneficiaries did not pay their portion of the premium.
One option would be to automatically reassign these
beneficiaries to zero-premium plans.

If an area has more than one zero-premium plan, CMS
randomly assigns LIS beneficiaries among the available
plans. This feature may reduce the incentives for drug plans to
submit low bids—that is, once a plan has qualified as a zero-
premium plan, any effort to submit a lower bid lowers the
plan’s revenue without any offsetting increase in the number
of passive enrollments. Part D plans thus have an incentive

to bid as close to the LIPSA benchmark as possible without
going over it (Congressional Budget Office 2014).

32

33

34

This segment of the MSP population is known in Medicaid
parlance as “qualifying individuals” (QIs). Although the
federal match rate for QIs is 100 percent, the Congress also
enacted annual caps on federal payments for QI benefits,
which was a departure from Medicaid’s traditional structure
as an open-ended entitlement program. However, these
caps have had little practical effect because the Congress
has periodically raised them to accommodate growth in QI
enrollment and the Part B premium.

These payments would be similar in nature to the so-called
clawback payments that states make as part of the Medicare
Part D drug benefit. The creation of the Part D program
shifted the responsibility for providing drug coverage for
dual-eligible beneficiaries from Medicaid to Medicare and
thus lowered state Medicaid spending. However, states are
required to make payments to the federal government that are
equal to 75 percent of their estimated Medicaid savings, thus
allowing the federal government to “claw back” most of the
states’ savings.

The other option that CBO examined based the government
contribution on the second lowest plan bid.
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Chapter summary In this chapter

Section 101(a)(3) of the Medicare Access and CHIP Reauthorization Act of «  Background
2015 (MACRA) directs the Commission to submit a report to the CONZIess o

on the relationship between use of and expenditures for services provided by * Evaluating spending on and

physicians and other health professionals (whom we refer to as “clinicians”) use of clinician services

and total service use and expenditures under Part A, Part B, and Part D of relativc? to all Part A and Part

Medicare. This study has two parts. One evaluates the relationship between BSCI‘VICCS _______________________________________

beneficiaries’ use of and Medicare program spending on clinician services and « Relationship between use

all services covered under Part A and Part B of Medicare. The other part of and spending for clinician

the study assesses the relationship between beneficiaries’ use of and Medicare services and Part D drugs

program spending on clinician services and use of and spending on prescription T
e Summary

drugs (as measured by gross drug spending) covered under Medicare Part D. 7
Because the legislation directs us to evaluate Medicare Part A, Part B, and Part
D but not Part C (Medicare Advantage), we report on use and spending for the

Medicare fee-for-service (FFS) population only.

A positive correlation between services provided by clinicians and all other
Part A, Part B, and Part D services would suggest that the services may be
complements (which means that, when considering two services, greater
use of one service always correlates with greater use of the other service).
Alternatively, clinician services and all other services covered under Part A,
Part B, and Part D of Medicare may be substitutes if there is a negative

correlation.




We found that spending for clinician services as a share of spending for all Part A
and Part B services did not change much from 2008 through 2013, indicating that
spending for clinician services and for all Part A and Part B services grew at about
the same rate. We caution against placing a great deal of meaning on this result,
which is based on raw, unadjusted expenditures, because payment rates in the
Medicare physician fee schedule were increased at a lower rate than the payment

rates in other Medicare payment systems.

We assert that comparisons of service use are more meaningful than comparisons
of spending when evaluating whether a given service is a complement to or a
substitute for clinician services. Our assertion is based on the fact that unadjusted
Medicare spending reflects various price and payment adjustments, which would
distort the relationship that may exist between the use of clinician and other

services.

We estimated per capita service use in 2008 and 2013 for geographic areas that are
based on metropolitan statistical areas (MSAs). We estimated service use for each
geographic area by adjusting Medicare program spending for regional differences in
Medicare prices and for beneficiary differences in demographics and health status.

Our analysis of service use found the following:

* In the aggregate, use of clinician services as a share of all Part A and Part B
services increased from 24.4 percent in 2008 to 26.3 percent in 2013. We based
use of clinician services on a variable that uses claims from Medicare carriers
(contractors that process Medicare claims) and includes all clinician claims plus
claims from other sources such as ambulatory surgical centers and ambulance
providers. We estimate that claims for clinician services account for about 90
percent of the Medicare spending on all carrier claims.

*  For each of the geographic areas in our analysis, we estimated the percentage
change from 2008 to 2013 in per capita use of clinician services and per
capita use of all Part A and Part B services. We found a moderately positive
correlation between these two measures. However, when we removed clinician
services from use of all Part A and Part B services, we found a weaker (almost
neutral) relationship between percentage change in clinician services and
percentage change in all other Part A and Part B services.

*  Among geographic units in our analysis, there was a moderately positive
correlation in 2013 between per capita use of clinician services and per
capita use of all Part A and Part B services. However, we also found that the

correlation between per capita use of clinician services and per capita use of all




Part A and Part B services with clinician services excluded was weak and not

statistically significant. This finding implies that increasing clinician services

had little or no effect on use of all other services.

In our assessment of use and spending from 2008 to 2013 for clinician services

and Part D drugs, we found that Medicare spending on services covered under

the physician fee schedule and on drugs covered under the Part D benefit grew at

similar rates. However, because the two sectors use different payment methods,

a similar growth in spending does not necessarily reflect comparable growth in

Service use.

For a subset of FFS beneficiaries who receive their drug coverage through the Part

D program, we used a regression-based method to examine the relationship between

the level of and growth in clinician service use and drug use (drug spending

adjusted for regional variation in prices, demographic characteristics, and health

status) across the MSA-based geographic areas.

Our analysis for the years 2008 and 2013 found weak to modest correlations

between the clinician and Part D service use:

* In both years, clinician service use was positively correlated with drug use; that

is, areas with high (or low) clinician service use tended to have high (or low)

drug use.

e The change in clinician service use was negatively correlated with the area’s

change in drug use.

The estimated changes were generally small in magnitude and the regression

models explained very little of the variation observed across geographic areas.

In summary, our findings suggest that clinician services and other services are

neither clear complements nor substitutes. There are a few caveats in interpreting

these findings. First, findings of correlation (or no correlation) of service use

among different sectors do not prove or disprove causality. Second, our results are

based on aggregate trends and do not represent any individual circumstances or

specific geographic areas. An examination at a more disaggregated level may reveal

different relationships from those observed at the aggregate level. B
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Section 101(a)(3) of the Medicare Access and CHIP Reauthorization Act of 2015

(3) MEDPAC REPORTS.—

(A) INITIAL REPORT.—Not later than July 1,
2017, the Medicare Payment Advisory Commission
shall submit to Congress a report on the relationship
between—

(1) physician and other health professional
utilization and expenditures (and the rate of
increase of such utilization and expenditures) of
items and services for which payment is made
under section 1848 of the Social Security Act (42
U.S.C. 1395w—4); and

(ii) total utilization and expenditures (and the rate
of increase of such utilization and expenditures)
under parts A, B, and D of title XVIII of such Act.
Such report shall include a [method] to describe
such relationship and the impact of changes in such
physician and other health professional practice and
service ordering patterns on total utilization and
expenditures under parts A, B, and D of such title.

(B) FINAL REPORT.—Not later than July 1, 2021,
the Medicare Payment Advisory Commission shall
submit to Congress a report on the relationship
described in subparagraph (A), including the results
determined from applying the [method] included in
the report submitted under such subparagraph. ®

Section 101(a)(3) of the Medicare Access and CHIP
Reauthorization Act of 2015 (MACRA) directs the
Commission to submit a report to the Congress on the
relationship between beneficiary use of and Medicare
spending on services provided by physicians and other
health professionals and total service use and Medicare
spending under Part A, Part B, and Part D of Medicare.
MACRA directs the Commission to submit an initial
report no later than July 1, 2017, and a final report no later
than July 1, 2021 (see text box). In the interest of brevity,
throughout this report, we use the term clinicians to mean
physicians and other health professionals.

This chapter has two broad parts. The first assesses the
relationship between beneficiaries’ use of and Medicare
spending on (1) clinician services and (2) all services
covered by Part A and Part B of Medicare. The second
part assesses the relationship between beneficiaries’ use
of and Medicare spending on (1) clinician services and (2)
Part D drugs. Section 101(a)(3) of MACRA specifies that
we evaluate Part A, Part B, and Part D of Medicare but
not Part C (Medicare Advantage). Therefore, our analysis
reports on service use and spending for the Medicare fee-
for-service (FFS) population only.

Evaluating spending on and use of
clinician services relative to all Part A
and Part B services

Spending and service use are different measures. In

this study, spending represents monetary outlays by the
Medicare program. Service use reflects volume of services
(how many) and the intensity of those services (long office
visits have higher service use than short office visits).

We derived service use by adjusting spending amounts

for regional differences in the prices that Medicare sets

for Part A and Part B services and for differences in
demographics and health status among beneficiaries.

Data and methods

In our analysis of the relationship between Medicare
spending on clinician services and on all Part A and Part
B services, we used data from the Medicare Trustees’
annual reports on the status of the Medicare program
(Boards of Trustees 2014, Boards of Trustees 2013,
Boards of Trustees 2004). We extracted data on the annual
expenditures that Medicare made from 1993 through 2013
on clinician services and all services covered under Part A
and Part B of Medicare for beneficiaries in FFS Medicare.

In our analysis of service use, we used beneficiary-level
program spending in FES Medicare from the Master

MECIpAC
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Beneficiary Summary Files (MBSFs) from 2008 and

2013 and claims data from the Medicare Provider and
Review (MedPAR) files from 2008 and 2013. We analyzed
these data at both the national level and at the level of
geographic areas that are based on metropolitan statistical
areas (MSAs). For beneficiaries residing in MSAs, the
geographic areas we used in this study consisted of
counties that are in the same state and same MSA. For
beneficiaries not residing in MSAs, our geographic areas
consisted of all of their state’s counties not in MSAs. For
example, the St. Louis, MO, MSA has 15 counties. Eight
are in Illinois, and seven are in Missouri. The eight Illinois
counties formed one of our geographic areas, and the
seven Missouri counties formed another geographic area.
The counties in Missouri that are not in an MSA formed a
statewide, nonmetropolitan geographic area. In total, our
study had 484 geographic areas.

We estimated service use at the national level and for
each geographic area in both 2008 and 2013 by adjusting
Medicare expenditures for geographic differences in
wages and special payments to hospitals and clinicians.
We also adjusted for differences in beneficiaries’
demographics and health status.

We made these adjustments to the spending data to obtain
estimated service use. Medicare pays different prices in
different geographic locations to account for higher costs
in one location compared with another. For example,
wages for nurses are much higher in New York City

than in Little Rock, AR. Also, Medicare makes special
payments to hospitals and clinicians, such as payments for
indirect graduate medical education, which are not evenly
distributed across geographic areas. We made adjustments
to remove the effects of these special payments across
geographic areas. We also needed to adjust for differences
in beneficiaries’ demographics and health status so that
service use reflected volume and intensity of services, not
differences among beneficiaries themselves that can affect
service use.

We transformed the Medicare expenditures into a measure
of service use by removing the effects of:

» geographic differences in wages;

e additional payments to hospitals above the
standard payment rates in the inpatient prospective
payment system (IPPS), which include graduate
medical education, indirect medical education, and
disproportionate share payments;

e additional payments to clinicians above the standard
rates in the physician fee schedule (PFS), which
include primary care incentive payments, adjustments
for having a system of electronic health records, and
additional payments in health provider shortage areas;
and

* additional payments to critical access hospitals that
are above standard rates in the IPPS, the outpatient
prospective payment system, and the skilled nursing
facility payment system.

We also adjusted for demographics and health status. We
conducted a beneficiary-level regression analysis using
data for 100 percent of Medicare FFS beneficiaries to
estimate service use for each geographic area in 2013.
We used data from 2008 in the same regression-based
approach to estimate service use for each geographic area
in 2008. Our data from 2013 included about 37.7 million
beneficiaries, and our data from 2008 included about 35.5
million beneficiaries. The regression-based method we
used for this analysis is summarized in the text box about
adjusting Part A and Part B spending data.

Relationship between spending on clinician
services and spending on all Part A and Part
B services

Data from the Medicare Trustees’” annual reports indicate
that the share of Medicare spending on all Part A and
Part B services in FFS Medicare that was attributable to
clinician services has fluctuated over the 1993 through
2013 period (Table 4-1, p. 146). Two important facts are
that (1) the clinician share of total expenditures for Part A
and Part B services was about 19.1 percent in both 1993
and 2013 and (2) there was only a small change in the
clinicians’ share of the total from 19.3 percent in 2008 to
19.1 percent 2013.

We caution against placing a great deal of meaning on the
results that are based on raw, unadjusted expenditures. In
particular, Medicare uses different methods for annually
updating the payment rates in different health care sectors.
For example, payment rates in the PFS had very small
updates over the 2008 through 2013 period relative to

the other sectors such as hospital outpatient services. The
relatively small updates that have occurred in the PFS
mitigate the share of total Medicare expenditures that is
attributable to clinician services simply because prices rose
more slowly for clinician services than for other services.
For example, if payment rates in the PFS had been updated
over the 2008 through 2013 period at the same rate as




Adjusting Part A and Part B spending data to measure Part A and

Part B service use

e used the same method to estimate use

of Part A and Part B services in both 2008

and 2013 for the geographic areas in our
analysis. To obtain these estimates, we used data from
the Master Beneficiary Summary Files (MBSFs) and,
for hospital inpatient services, the Medicare Provider
Analysis and Review (MedPAR) file. We developed
geographic areas based on metropolitan statistical areas
(MSAGs) of the core-based statistical area definitions.
For each state, we collected counties that are in the
same MSA into a geographic area. For MSAs that
cross state borders, we created geographic areas that
included only the portion of the MSA in each state.
For example, the Minneapolis—Saint Paul MSA
consists of 16 counties in Minnesota and 4 counties in
Wisconsin. We created one geographic area for the 16
Minnesota counties and a separate geographic area for
the 4 Wisconsin counties. Finally, within each state,
we collected all of the counties that are were not in an
MSA into a single statewide, non-MSA geographic
area. The result was 484 geographic areas.

We used the MBSF data to determine Medicare
expenditures in six health care sectors: hospital
outpatient, skilled-nursing facility, home health, durable
medical equipment, hospice, and clinician services. Our
computation of Medicare program spending did not
include beneficiaries’ payments for cost sharing. We
tracked the data to each beneficiary’s area of residence,
not to where the services were provided.

For all services other than hospital inpatient care,

we obtained beneficiary-level spending data from

the MBSFs for both 2008 and 2013. We adjusted the
spending data in the MBSFs for geographic differences
in regional prices, including geographic practice cost
indexes (GPClIs) for clinicians and hospital wage
indexes (HWIs) for all other providers. We also adjusted
spending for additional payments to clinicians in health
professional service areas, clinicians who established
electronic health record systems, and clinicians who
received primary care incentive payments. Moreover,
we adjusted for special outpatient and skilled nursing
payments for critical access hospitals. We removed the
effects that these special payments had on variation in

spending by calculating the national per beneficiary
amount of these special payments and adding it to each
beneficiary’s service use.

For a given beneficiary, we used the GPCIs and HWIs
from where the beneficiary resides to adjust that
spending. However, beneficiaries sometimes receive
health care in geographic areas other than their area

of residence. In some cases, the GPCIs and HWIs of
where a beneficiary receives health care are different
from the GPCIs and HWIs of where he or she resides.
We did not address this issue of border crossing for
services in the six sectors included in the MBSFs. This
approach could result in some overestimation of service
use in rural areas if patients received their ambulatory
care or post-acute care in higher priced urban areas.
However, we believe this issue is small for these
services, relative to inpatient services, especially with
regard to clinician services. For example, it is plausible
that patients are less likely to travel long distances for
clinician services than for inpatient care. In addition,
the payment areas represented by GPCls (89 payment
areas) in the physician payment system tend to be larger
than the payment areas in the inpatient payment system
(about 430).

We used the MedPAR file to compute service use for
hospital inpatient care. For each inpatient claim in the
MedPAR file, we multiplied the relative weight for
the claim’s diagnosis related group by the national
standardized rate to create an estimated payment for
the claim that excludes the effects of adjustments for
regional prices. We summed these results from the
claims to the beneficiary level to create an estimate
of adjusted inpatient service use for each beneficiary.
Some hospitals received additional payments in the
form of payments for graduate medical education,
indirect medical education, and treatment for
disproportionate shares of low-income patients. We
removed the effects that these special payments had
on variation in spending by calculating the national
per beneficiary amount of these special payments and
adding it to each beneficiary’s adjusted inpatient service
use. Finally, we adjusted the inpatient service use to
include outlier payments and adjustments for transfer

(continued next page)
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Adjusting Part A and Part B spending data to measure Part A and

Part B service use (cont.)

cases. For outlier adjustments, we removed the effects
of regional differences in input prices.

We used claims data from the MedPAR file as the
source for inpatient services because beneficiaries
frequently obtained care in locations where the HWI
used to adjust inpatient payments for geographic
differences in wages was different from the HWI of
their area of residence. Use of the claims data allowed
us to adjust beneficiaries’ inpatient spending using the
HWIs where their services were provided. If we had
used spending on inpatient services from the MBSF, we
would have had to adjust that spending for the border
crossing that occurs more often with inpatient care
than other service types. Adjusting for border crossing
would have been more difficult than using our method
based on the inpatient claims from the MedPAR file.

To estimate total price-adjusted spending for each
beneficiary, we added the price-adjusted inpatient
spending derived from the claims to the price-adjusted
spending for the six health care sectors from the
MBSEF. One of the sectors from the MBSF, clinician
services, was actually a combination of services

provided by physicians and other health professionals,
ambulatory surgical centers (ASCs), and ambulance
providers, which are on claims from Medicare carriers
(contractors that process Medicare claims). We used
the services from the carrier claims (which we will
call “carrier services”) as a proxy for clinician services
because we were not able to derive a specific category
for expenditures on clinician services from the MBSFs
in 2008.

We estimated that Medicare expenditures for clinician
services (including Part B drugs) were about 90 percent
of Medicare expenditures for physicians, other health
professionals, ASCs, and ambulance providers. Most

of the remaining share is heavily affected by clinicians’
decisions, such as use of anesthesia and ASCs, so we
viewed expenditures on carrier services as an acceptable
proxy for expenditures on clinician services. We price
adjusted the expenditures on physicians, other health
professionals, ASCs, and ambulance services to create a
price-adjusted proxy for clinician services. We created
monthly price-adjusted total spending and monthly
price-adjusted spending in each health care sector for
each beneficiary by dividing the price-adjusted amounts

(continued next page)

payment rates in the outpatient prospective payment
system had been, then clinician services as a share of all
Part A and Part B services would have been more than
19.1 percent in 2013 (assuming no effect on the volume of
clinician services provided).

Relationship between use of clinician
services and use of all Part A and Part B
services

We used several measures to evaluate the relationship

between use of clinician services and use of all Part A and
Part B services. These measures are described as follows:

*  We determined the change from 2008 to 2013 in
the share of all Part A and Part B service use that is
attributable to use of clinician services.

e For each geographic area, we determined the per
capita use of clinician services and per capita use of
all Part A and Part B services in 2008 and 2013. We
used these results to determine for each geographic
area the percentage change from 2008 to 2013 in the
use of clinician services and use of all Part A and Part
B services.

e We determined the correlation between the
percentage change in use of clinician services and
use of all Part A and Part B services among our
geographic areas. A positive correlation between
the percentage change in use of clinician services
and percentage change in use of all Part A and
Part B services would suggest that higher use of
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Adjusting Part A and Part B spending data to measure Part A and

Part B service use (cont.)

by the number of months the beneficiary participated in
fee-for-servce (FFS) Medicare.

We then adjusted the price-adjusted spending amounts
for regional differences in demographics and health
status using a regression-based method. We performed
a separate set of regressions for the 2008 data and the
2013 data. In both years, we performed a regression
for price-adjusted total spending and regressions for
price-adjusted spending in each of the health care
sectors. In each regression, the dependent variable was
a beneficiary’s monthly FFS spending that had been
adjusted for regional prices and additional payments.
Explanatory variables included:

* demographic variables, such as age and sex;

e all 70 conditions in CMS’s hierarchical condition
category (CMS-HCC) model, which CMS used to
risk adjust Medicare Advantage payments in 2008
and 2013;

* other beneficiary-level factors in the CMS-HCC
model, such as disability, dual-eligible, and
institutional status; and

e anindicator of the beneficiary’s geographic area as
defined for this study.

The regressions produced coefficients for the
demographic variables, the 70 conditions, the
other factors in the CMS—-HCC model, and the 484
geographic areas.

We used results from the regressions to estimate both
per capita total service use and per capita service use
for each health care category in each geographic area as
follows:

e We created national average spending amounts
by multiplying each coefficient estimate—except
for the indicators for the geographic areas—by
the mean value of each variable and summing
these products. These calculations had the effect
of removing the variation in service use resulting
from the population characteristics, such as
demographics and health status.

*  We added the coefficient for each geographic
area from the regressions to the national average
spending amounts. The result is our measure of
service use for each geographic area.

*  We used this process for total Part A and Part B
services and for service use in each health care
sector. W

clinician services is associated with higher use of
Part A and Part B services.

e There is a concern about “circularity” when
evaluating the correlation between change in
clinician services and change in all Part A and Part
B services because clinician services are a large
part of all Part A and Part B services. An increase
in clinician services will raise the likelihood
that all Part A and Part B services also increase.
Therefore, we also examined the correlation
between the percentage change in clinician
services and the percentage change in all Part A
and Part B services net of the clinician services.

e For 2013, we estimated the correlation between use
of clinician services and use of all Part A and Part
B services among our geographic areas. A positive
correlation would suggest that greater use of all
services is related to greater use of clinician services.
We also estimated the correlation between use of
clinician services and use of all Part A and Part B
services, net of the clinician services.

A shortcoming in our data is that the 2008 MBSF does
not have the data configured so that we can determine use
of clinician services at the level of our geographic areas.
However, we were able to approximate use of clinician
services through carrier claims, which are claims for
services provided by physicians, physician assistants,
clinical social workers, nurse practitioners, independent




TABLE

4-1 Medicare spending on clinician services in FFS Medicare as a
share of all Part A and Part B services fluctuated, 1993-2013
Medicare spending (in billions of dollars) Clinician services
as a share of
Year Clinician services Part A and Part B services Part A and Part B services
1993 $26.3 $138.0 19.1%
1994 28.8 150.3 19.2
1995 31.7 167.9 18.9
1996 31.6 175.7 18.0
1997 31.9 183.0 17.4
1998 32.4 181.6 17.8
1999 334 176.3 18.9
2000 37.0 182.0 20.3
2001 42.0 202.1 20.8
2002 44.8 223.8 20.0
2003 48.3 238.8 20.2
2004 54.1 262.7 20.6
2005 57.7 281.6 20.5
2006 58.1 289.8 20.0
2007 58.8 298.0 19.7
2008 60.6 313.3 19.3
2009 61.8 328.5 18.8
2010 63.9 337.6 18.9
2011 67.5 350.0 19.3
2012 69.5 362.2 19.2
2013 68.6 358.7 19.1
Note:  FFS (fee-for-service). “Medicare spending” is the amount spent by the Medicare program excluding beneficiaries’ cost sharing. The spending amounts are for

services provided to beneficiaries in FFS Medicare and exclude services to beneficiaries in Medicare Advantage.

Source: Annual reports of the Boards of Trustees of the Medicare trust funds, 2004, 2013, and 2014.

clinical laboratories, ambulance providers, and ambulatory
surgical centers. We estimated that clinician services
(including Part B drugs) account for about 90 percent

of the expenditures on carrier claims, and most of the
remaining share is heavily influenced by clinicians’
decisions such as use of anesthesia and ambulatory
surgical centers. Therefore, the use of all services from
carrier claims (which we will call “carrier services”) is our
proxy for the use of clinician services.

Variation in use of all Part A and Part B services
across regions is less than the variation in use of
clinician services

A comparison of service use from 2013 across our
geographic areas shows that use of all Part A and Part
B services varied less than use of carrier services (Table

4-2). For example, use of Part A and Part B services was
24 percent higher at the 90th percentile than at the 10th
percentile. In comparison, use of carrier services was

51 percent higher at the 90th percentile than at the 10th
percentile. At the extremes, use of Part A and Part B
services was 1.76 times higher in the highest use area than
in the lowest use area, while use of carrier services was
2.48 times higher in the highest use area than in the lowest
use area.

Use of clinician services as a share of all
Part A and Part B services, 2008 compared
with 2013

We found that, in 2013, per capita use of carrier services
was 26.3 percent of the per capita use of all Part A and
Part B services. In 2008, use of carrier services was




TABLE

4-2 Use of Part A and Part B services had less regional
variation than use of carrier services, 2013

Measure of variation Part A and Part B service use Carrier service use
Ratio of 90th to 10th percentile 1.24 1.51
Ratio of maximum fo minimum 1.76 2.48
Average distance from the mean, as a percent of the mean 0.065 0.138

Note:  We used services from carrier claims as a proxy for clinician services. “Part A and Part B service use” is per capita use in each geographic area of all services
covered under Part A and Part B of Medicare. “Carrier service use” is per capita use of carrier services in each geographic area. We defined geographic areas as
the metropolitan statistical areas (MSAs) of the core-based statistical areas. If an MSA crosses state borders, we divided the MSA into multiple areas based on state
borders. For areas that are not in MSAs, the geographic area is all of a state’s counties that are not in MSAs.

Source: MedPAC analysis of the 2013 Master Beneficiary Summary File and the 2013 Medicare Provider and Review file.

244 percent of the use of all Part A and Part B services. the largest decrease in services over that period (Table
Therefore, carrier services increased as a share of all Part 4-3). These results are consistent with the shift of services
A and Part B services over the 2008 through 2013 period from hospital inpatient care to ambulatory settings.

(Table 4-3)."

Correlation between percentage change in
For 2008 and 2013, we also divided the total service use use of clinician services and use of all Part A
into 10 sectors. We found that the outpatient facilities and Part B services

sector had the largest service use increase from 2008
through 2013, and carrier services had the second largest
increase. At the same time, the acute inpatient sector had

We performed a linear regression that had as the dependent
variable the percentage change from 2008 to 2013 in per
capita Part A and Part B service use for each geographic

TABLE
4-3 Use of carrier services as a share of all Medicare
Part A and Part B services increased from 2008 to 2013
Share of all Part A and Part B services
Sector 2008 2013
Carrier 24.4% 26.3%
Acute inpatient 39.6 36.1
Outpatient facilities 10.4 12.5
Durable medical equipment 2.8 2.2
Hospice 4.1 4.3
Skilled nursing facility 8.4 8.1
Home health agency 54 5.8
Inpatient psychiatric facility 1.1 1.0
Inpatient rehabilitation facility 1.7 1.7
Long-term care hospital 2.1 2.1

Note:  We used services from carrier claims as a proxy for clinician services. We deflated our 2013 service use estimates to 2008 levels to remove the effects of payment
updates that occurred over the 2008 through 2013 period. Outpatient facilities consist primarily of hospital outpatient departments but also include freestanding
dialysis facilities, outpatient rehabilitation facilities, and rural health clinics.

Source: MedPAC analysis of data from the 2008 and 2013 Master Beneficiary Summary Files and the 2008 and 2013 Medicare Provider and Review files.
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Moderately positive relationship between percentage change in use of
carrier services and percentage change in use of all services, 2008-2013
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Note:  We used services from carrier claims as a proxy for clinician services. We deflated our 2013 service use estimates to 2008 levels to remove the effects of payment
updates that occurred over the 2008 through 2013 period. We defined the units of analysis as the metropolitan statistical areas (MSAs) of the core-based statistical
areas. If an MSA crosses state borders, we divided the MSA into multiple areas based on state borders. For counties that are not in MSAs, the unit of analysis is all

of a state’s non-MSA counties.

Source: MedPAC analysis of data from the 2008 and 2013 Master Beneficiary Summary Files and the 2008 and 2013 Medicare Provider and Review files.

area. This regression had one explanatory variable: The
percentage change from 2008 to 2013 in per capita use of
carrier services for each geographic area (using all services
from carrier claims as a proxy for clinician services).

Results from this regression indicate that the percentage
change in carrier services explains 27 percent of the
variation in the percentage change in all Part A and Part
B services among geographic areas (R> = 0.27). Also,
the coefficient on percentage change over time in carrier
services was 0.30, which indicates a 1 percentage point
increase in carrier services resulted in a 0.30 percentage
point increase in the use of all Part A and Part B services,
on average.

However, we are concerned about the “circularity” of this
regression because carrier services are a substantial share
of total Part A and Part B services. An area that has a
relatively large increase in use of carrier services will tend
to have a larger increase in total Part A and Part B services

than an area that has a lower increase in carrier services.
Therefore, we created a new variable for each geographic
area—Part A and Part B service use minus carrier service
use—that we will call “net Part A and Part B services.”

We performed a second regression that had as the
dependent variable the percentage change in per capita
net Part A and Part B service use over the 2008 through
2013 period. The explanatory variable was the same as in
the first regression: percentage change over 2008 through
2013 in per capita use of carrier services.

Results from this second regression indicate a weak
positive relationship that is nearly neutral (neither positive
nor negative) between the percentage change in use of
carrier services and percentage change in net Part A and
Part B services. The R? is 0.03, and the coefficient on
percentage change in use of carrier services is 0.14.

In summary, the first regression indicates that an increase
in use of carrier services is associated with an increase in
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Moderately positive relationship between use of carrier services

and use of Part A and Part B services, 2013
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Note:  We used services from carrier claims as a proxy for clinician services. We define our units of analysis as the metropolitan statistical areas (MSAs) of the core-based
statistical areas. If an MSA crosses state borders, the MSA is divided into multiple areas based on state borders. For counties that are not in MSAs, the unit of

analysis is all of a state’s non-MSA counties.

Source: MedPAC analysis of data from the 2013 Master Beneficiary Summary File and the 2013 Medicare Provider and Review file.

use of all Part A and Part B services over the 2008 through
2013 period. Figure 4-1 depicts the relationship between
the percentage change in use of carrier services and the
percentage change in all Part A and Part B services.
Although the relationship is not strong, Figure 4-1 clearly
demonstrates a positive relationship. However, the second
regression shows that, after removing the carrier services
from total Part A and Part B services, there is a weak
(nearly neutral) relationship between change in carrier
services and change in all other Part A and Part B services.
A scatter plot (not shown) confirms the low correlation.

Correlation between use of clinician services
and use of all Part A and Part B services

We performed two more regressions in this part of our
analysis. In the first of these regressions, the dependent
variable was our estimate of the per capita use of all Part A
and Part B services in 2013 for each of our 484 geographic
areas. The single explanatory variable was our estimate

of per capita use of carrier services in 2013 for each
geographic area, using services from carrier claims as a
proxy for clinician services.

Results from this regression indicate that use of carrier
services explains about 21 percent of the variation in use
of all Part A and Part B services (R* =0.21), and that a
1-unit increase in carrier services increases use of all Part
A and Part B services by 0.88 units. These results indicate
a moderately positive correlation between use of carrier
services and use of all Part A and Part B services.

Figure 4-2 depicts the relationship between use of carrier
services and use of all Part A and Part B services. Among
our geographic areas, there was a moderately positive
relationship between carrier services and all Part A and
Part B services. However, much of the variation in the use
of Part A and Part B services is not explained by the use
of carrier services. If the relationship were stronger, the
data points in Figure 4-2 would be more tightly clustered




TABLE

4-4 Part D enrollment and characteristics of beneficiaries
enrolled in stand-alone PDPs, 2008 and 2013
2008 2013
Medicare beneficiaries enrolled in Part D 27.5 37.8
Number of beneficiaries (in millions) 58% 69%
As a share of all Medicare beneficiaries
Part D enrollees in PDPs
Number of beneficiaries (in millions) 18.6 24.2
As a share of all Part D enrollees (remainder in MA-PDs) 68% 64%
As a share of FFS beneficiaries 50% 61%
Selected demographic characteristics of PDP enrollees
Share:
Female 61% 58%
Under age 65 (disabled) 27 22
Non-White 24 23
Receiving Part D’s low-income subsidy 48 38
Residing in metropolitan areas 74 78

Note:  PDP (prescription drug plan), MA-PD (Medicare Advantage-Prescription Drug [plan]), FFS (feefor-service).

Source: MedPAC analysis of Medicare Part D denominator file from CMS.

around a straight line going through the center of the data
points.

Once again, we were concerned about the circularity in
the relationship between use of carrier services and use of
all Part A and Part B services. Therefore, we performed
another regression that had per capita use of Part A and
Part B services net of carrier services in 2013 for each
geographic area as the dependent variable. The single
explanatory variable was per capita use of carrier services
in 2013 for each geographic area.

Results from this regression indicated an almost neutral
relationship between use of carrier services and use of net
Part A and Part B services. Carrier services explain almost
none of the variation in net Part A and Part B services

(R? =0.005), and the coefficient on per capita use of carrier
services was not significantly different from zero at the 10
percent level. A scatter plot of the relationship between use
of carrier services and use of net Part A and Part B services
confirmed a very low level of correlation (not shown). This
finding suggests that use of carrier services has little effect
on the use of other Part A and Part B services.

Relationship between use and spending
for clinician services and Part D drugs

As requested in MACRA, we examined the relationship
between use and spending for clinician services relative
to use and spending for prescription drugs covered under
Medicare Part D.

The majority of Medicare beneficiaries receive their
prescription drug coverage through Part D (Medicare
Payment Advisory Commission 2016). Most other
beneficiaries have prescription drug coverage from other
sources, such as their former employers, that is at least
as generous as the Part D benefit, but we have no drug
spending data for those beneficiaries.

For this analysis, we limit our study sample to
beneficiaries for whom we have both medical claims and
prescription drug spending data. That is, our analysis
examined a subset of beneficiaries who were enrolled in
Part D’s stand-alone prescription drug plans (PDPs) and
received their medical services under Part A and Part B of




TABLE
4-5

Similar growth in unadjusted per capita spending on services paid under

the physician fee schedule and Part D drugs from 2008 to 2013

Percent change

2008 2013 2008-2013
Physician fee schedule payment per FFS enrollee $1,836 $2,042 1%
Gross Part D spending per PDP enrollee 2,805 3,096 10

Note:  FFS (fee-for-service), PDP (prescription drug plan). “Gross drug spending” includes payments for ingredient costs, dispensing fees, and sales taxes.

Source: MedPAC analysis based on Table IV.B2 of the annual report of the Boards of Trustees of the Medicare trust funds for 2016 and Part D prescription drug event data

and denominator files from CMS.

Medicare.? Beneficiaries enrolled in Medicare Advantage—
Prescription Drug plans (MA-PDs) were excluded from
our analysis because we do not have medical claims data
for them. PDP enrollees accounted for about 68 percent
(18.6 million) and 64 percent (24.2 million) of Part D
enrollees in 2008 and 2013, respectively (Table 4-4).

Data and methods

The method we used to estimate drug use in each geographic
area parallels the method used to estimate medical service
use from the MBSF. We obtained estimates of prescription
drug use from Part D prescription drug event (PDE) data.’®
For our analysis, we used gross drug spending from the
PDE data that reflects ingredient costs—that is, payments

to pharmacies for covered drugs, excluding dispensing fees,
sales tax, and any retrospective rebates and discounts from
manufacturers and pharmacies. (This measure of Part D
drug spending and use differs from those used to measure
spending and service use covered under Part A and Part

B in that it includes beneficiary cost sharing.) Because

there are no special payment adjustments (such as indirect
medical education) as in Part A and Part B of Medicare, we
calculated drug use as the gross drug spending adjusted for
regional difference in prices and in beneficiary demographic
characteristics and health status; after adjustment, it reflects
volume (number of prescriptions) and intensity (choice of
medications such as brand name versus generic drugs).*

We obtained the average monthly drug use (adjusted
spending) for each beneficiary by dividing total annual
drug use for each beneficiary by the number of months
enrolled in a Part D plan. To measure the change in

drug use from 2008 to 2013, we adjusted the 2013 drug
spending to account for the average increase in drug prices
observed between 2008 and 2013.°

We used a regression-based method to obtain estimated
service use by adjusting for area-specific effects,
differences in demographic characteristics (e.g., age,
gender, institutionalized status, low-income subsidy
status), and health status as measured by the prescription
drug hierarchical condition categories (see text box on
regression-based method used to obtain estimated use of
Part A and Part B services, pp. 143-145).

Findings on the relationship between
clinician services and Part D drugs

The share of Medicare FFS beneficiaries covered under
Part D has grown over time, as has the share of enrollees
in MA-PDs (Table 4-4). Changes in the pattern of Part
D enrollment have resulted in PDP enrollees who have
somewhat different demographic characteristics in 2013
compared with 2008. For example, in 2013, a smaller
share of PDP enrollees were disabled beneficiaries under
age 65 (22 percent, compared with 27 percent in 2008),
and a smaller share received the low-income subsidy in
2013 (38 percent, compared with 48 percent in 2008).

Similar growth in unadjusted per capita spending
for both clinician services and Part D drugs from
2008 to 2013

From 2008 through 2013, unadjusted per capita spending
on services covered under the physician fee schedule
(clinician services) and spending for drugs covered under
the Part D benefit grew at similar rates. During this period,
Medicare’s total annual spending per FES enrollee for
clinician services increased by 11 percent, from $1,836 to
$2,042 (Table 4-5). During the same period, annual gross
Part D spending per PDP enrollee increased by 10 percent,
from $2,805 to $3,096.

Report to the Congress: Medicare and the Health Care Delivery System | June 2017 151



TABLE
4-6

Drug use had less regional variation than carrier service use, 2013

Measure of variation Drug use Carrier service use
Ratio of 90th to 10th percentile 1.23 1.49

Ratio of maximum fo minimum 1.89 2.30

Average distance from the mean (per member per month) $20 $35

Note:  “Drug use” is per capita drug use among stand-alone prescription drug plan enrollees in each geographic area. “Carrier service use” is per capita use of carrier

services among fee-for-service (FFS) beneficiaries in each geographic area. We define geographic areas as the metropolitan statistical areas (MSAs) of the core-
based statistical areas. If an MSA crosses state borders, we divided the MSA into multiple areas based on state borders. The measures of variation reported for
carrier service use differ slightly from those reported in Table 4-2 (p. 147) because the measures are based on carrier service use by a subset of FFS beneficiaries

who were enrolled in Part D (about 61 percent of all FFS beneficiaries).

Source: MedPAC analysis of the 2013 Master Beneficiary Summary File and 2013 prescription drug event data from CMS.

However, because the two sectors use different payment
methods, similar growth in spending does not necessarily
reflect comparable growth in service use. In particular,
various adjustments applied to payments for clinician
services could distort the relationship that may exist
between the use of carrier services and the use of drugs
under Part D.

Drug use varied less than clinician service use
across regions

In our analysis of use of clinician services and use

of drugs, we adjusted spending data to remove the
effects of regional differences in prices and population
characteristics and of special payments to providers (in
the case of clinician services) to examine the relationship
between carrier service use and drug use among
beneficiaries enrolled in PDPs. As we did in our analysis
of the relationship between use of clinician services and
use of all Part A and Part B services, we used carrier
services as a proxy for clinician services.

A comparison of service use across our 484 geographic
areas shows that drug use (drug spending adjusted for
variations in prices, demographic characteristics, and
health status) varied less than use of carrier services in
2013 (Table 4-6).° For example, drug use in high-use areas
(areas at the 90th percentile) was 23 percent higher than in
low-use areas (areas at the 10th percentile). In comparison,
carrier service use in high-use areas was 49 percent higher
than in low-use areas. At the extremes, drug use in the
highest use area was about 1.89 times that in the lowest
use area compared with 2.30 times for carrier service

use. Results were similar for 2008 (Medicare Payment
Advisory Commission 2011).

Clinician service use is positively correlated with
drug use

A cross-sectional analysis of carrier service use (with all
carrier-paid services as a proxy for clinician services)

and prescription drug use data, using a linear regression
model, shows that the areas with high carrier service use
tend to have high drug use (and likewise, those with low
carrier service tend to have low drug use). Results from
this regression indicate that use of carrier services explains
about 7 percent of the variation in drug use (R* = 0.067)
based on the 2008 data and about 24 percent of the variation
in drug use (R? = 0.24) based on the 2013 data. We found a
somewhat positive correlation between carrier service use
and drug use in both years (estimated coefficient of 0.11
for 2008 and 0.3 for 2013). Our results suggest that the use
of carrier services and the use of prescription drugs may be
weak complements rather than substitutes for one another.

The positive correlation we found between carrier service
use and drug use was somewhat stronger in 2013 than

in 2008. It is not clear whether this finding reflects a
change in the relationship between the service use in these
two sectors. Although our model adjusts for population
characteristics, it is possible that those adjustments do not
fully capture the change in service use patterns that may
have occurred as a result of the change in plan enrollment
patterns among FFS beneficiaries from 2008 to 2013.

Change in drug use is negatively correlated with
change in clinician service use

To examine the relationship in our geographic areas
between growth in the use of carrier services and the use
of drugs, we compared the level of service use in 2008




with the level of service use in 2013 to determine each
area’s growth rate from 2008 to 2013.

Overall, from 2008 to 2013, per capita drug use grew
cumulatively by about 11.5 percent compared with nearly
13 percent for per capita carrier service use. For both
carrier service use and drug use, there was a slight inverse
relationship between an area’s level of service use in 2008
and growth from 2008 to 2013.

We conducted a linear regression that had the change in
drug use as a dependent variable. Results of the regression
analysis suggest that, for the 2008 through 2013 period,
change in drug use was negatively correlated with changes
in an area’s carrier service use (coefficient on the change
in carrier service use of —0.27 (p < 0.0001)). The rate of
growth in carrier service use explained 6 percent of the
variation in the rate of growth in drug use across the 484
geographic areas.’

The results of our analyses indicate the following:

e Medicare spending on clinician services as a share of
Medicare spending on all Part A and Part B services
has been stable in recent years at about 19 percent.

e There is a moderately positive correlation between
use of carrier services (which we use as a proxy for
clinician services) and use of all Part A and Part B
services. From 2008 to 2013:

e use of carrier services as a share of all Part A and
Part B services increased from 24.4 percent to
26.3 percent.

e across geographic areas, there was a moderately
positive relationship between the percentage
change in use of carrier services and the
percentage change in use of Part A and Part B
services.

e across geographic areas, there was a moderately
positive relationship between use of carrier
services and use of all Part A and Part B services.

We were concerned about circularity between use of
carrier services and use of all Part A and Part B services
because carrier services constitute a significant portion of

Part A and Part B services. In response, we evaluated the
relationship between use of carrier services and use of all
Part A and Part B services, less the carrier services. We
found the following:

*  Across geographic areas, the relationship between the
percentage change from 2008 to 2013 in use of carrier
services and the percentage change in use of Part A
and Part B services net of carrier services was positive
but weak.

e Across geographic areas, there was nearly no
correlation (neither positive nor negative) between
use of carrier services and use of Part A and Part B
services net of carrier services.

* These two correlations suggest that carrier services
and all other Part A and Part B services were neither
complements nor substitutes.

For a subset of FFS beneficiaries who receive their drug
coverage through the Part D program, our analysis found
the following:

e Carrier service use was positively correlated with drug
use; that is, areas with high (or low) carrier service use
tended to also have high (or low) drug use.

* The change in carrier service use was negatively
correlated with the change in an area’s drug use.

The positive correlation between carrier service use and
drug use was weak to modest. While the regression results
showed a negative relationship between the changes in
carrier service use and drug use, only 6 percent of the
variation in service use changes was explained by our
regression model, suggesting a weak relationship between
the rates of growth in carrier service use and drug use.

There are a few caveats in interpreting these findings.
First, correlation in service use among different sectors
does not prove causality. Second, our results are based
on aggregate trends and do not represent individual
circumstances or geographic areas.

While we found a moderately positive relationship
between use of carrier services and use of all Part A and
Part B services, that relationship was weaker and nearly
neutral once carrier services were removed from the
measure of Part A and Part B service use. This finding
suggests that carrier services and other Part A and Part B
services are neither complements nor substitutes.
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Our findings on the relationship between use of carrier
services and use of Part D drugs suggest a weak
complementary relationship based on the level of service
use, but not based on growth rates in these two sectors.
While the negative relationship between the growth in use
of carrier services and use of Part D drugs could be taken

to mean that they are weak substitutes, the more likely
interpretation may be that there is very little relationship
between the service use in these two sectors measured
at the MSA level, given contradictory findings (based
on level of service use vs. based on growth rates), small
regression coefficients, and low R? values. m




Endnotes

Over the 2008 through 2013 period, the Medicare program
increased the payment rates for clinician services by a lower
percentage than for most other services. Therefore, the 2013
per capita use amounts that we used in Table 4-3 (p. 147)
have been deflated to 2008 levels by removing the effects of
payment updates that occurred over the 2008 through 2013
period.

We re-estimated the clinician service use measures for 2008
and 2013 using only FFS beneficiaries who were enrolled in
stand-alone PDPs in each of these years.

PDE data include all payments to pharmacies for drugs
covered under Part D, including payments by plans,
beneficiaries, and Medicare through the low-income cost-
sharing subsidy that provides cost-sharing assistance for
beneficiaries with low income and assets.

Factors used to adjust for variation in prices across regions are
based on an analysis by Acumen LLC for the Commission.
Regional variation in drug prices ranged from 1 percentage
point below the national average to 4 percentage points

above the national average in 2008, and 2 percentage points
below the national average to 6 percentage points above the
national average in 2013. These prices are arrived at through
negotiations between Medicare Part D plans and pharmacies
and do not reflect manufacturer rebates.

We used the volume-weighted price index constructed by
Acumen LLC for Part D—covered prescription drugs filled by
PDP enrollees to adjust the 2013 drug spending to account for
the increase in drug prices between 2008 and 2013. Based on
price levels measured in July of 2008 and July of 2013, our
adjustment reduced 2013 drug spending by 3.3 percent.

The geographic areas developed for our study are defined as
the metropolitan statistical areas (MSAs) of the core-based
statistical areas. If an MSA crosses state borders, the MSA is
divided into multiple areas based on state borders.

The R? for the regression using 2008 enrollment as the weight
was 0.058. Results of a regression using 2013 enrollment as
the weight were similar: A coefficient on the change in carrier
service use was —0.26 (p < 0.0001), with an R? of 0.057.
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Redesigning the Merit-based
Incentive Payment System

and strengthening advanced
alternative payment models

Chapter summary

The Medicare Access and CHIP Reauthorization Act of 2015 (MACRA)
repealed the sustainable growth rate (SGR) system and established a new
approach to updating payments to clinicians. It established two paths—one
for clinicians who participate in advanced alternative payment models (A—
APMs) and another for other clinicians (the Merit-based Incentive Payment
System (MIPS)). Beginning in 2019 and continuing through 2024, clinicians
on the A—APM path—that is, those who have sufficient participation in an
A—-APM—will receive a 5 percent incentive payment. From 2026 on, these
clinicians, if they still meet the criteria for participation in an A-APM, will

receive a higher update than other clinicians.

Clinicians who do not qualify for the A~APM incentive payment follow the
MIPS path, which involves a separate incentive program based on clinicians’
performance on certain measures. MIPS is organized into four categories

(quality, cost, practice improvement, and electronic health record use), and

performance in these categories determines whether clinicians receive a bonus

or a penalty on their Medicare fee-for-service payments. Although budget

neutral in aggregate, MIPS bonuses and penalties may have a large effect on

payments for individual clinicians and hence on the attractiveness of being in

an A—APM relative to MIPS.
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As CMS has begun to implement these two paths, it is becoming apparent that

there are some serious challenges. Clinicians are reporting data now for the first
year of implementation for MIPS in 2019. Over 40 percent of clinicians are exempt
from the program, and CMS created a very minimal standard that can be met by
reporting information on one quality measure. Some stakeholders may view this
approach as positive because the reporting requirements are minimal, and there will
be very little effect on payment. Other stakeholders, who have invested in reporting
infrastructure, may view this approach as negative. In the following years, if CMS
proceeds to standards that are more difficult to meet, reporting will become more
burdensome. It is not clear that the resulting data collected by CMS will be useful in
detecting high and low performance, and minor differences in clinician scores could

result in major differences in payment.

The implementation problems follow from basic issues in MACRA. Although
MACRA repealed the SGR and attempted to address some of its shortcomings, it
set up a complex system in which some signals to improve value may not be well
aligned. It is always difficult mid-implementation to judge what sort of program
will eventually result, but the Commission is concerned by the direction the
program is taking. Therefore, although we have not made any recommendations,
we have started to discuss ideas for improvement and present some of them in this

chapter.

MIPS as presently designed is unlikely to succeed in helping beneficiaries choose
clinicians, helping clinicians change practice patterns to improve value, or helping
the Medicare program reward clinicians based on value. In part, this result is likely
because the MIPS quality category is designed to allow clinicians to choose six
measures from a large set of process measures, and if they choose measures that
are “topped out” (measures on which everyone performs well), they will have
high absolute scores. Other MIPS categories rely on clinician attestations that
they are engaged in certain activities; clinicians will likely also score high on
those measures. As a result, it will be difficult to ascertain any distinction among
clinicians on their performance. This outcome will not be helpful to achieve the
aims of MIPS, and it will impose a considerable reporting burden on clinicians.
Fundamentally, it may be that individual clinicians cannot be judged on quality

because there are too few cases per clinician for measures to be reliable.

This chapter discusses a possible alternative for MIPS. It starts with a quality
withhold (i.e., payment rates are reduced by a set percentage and then returned or
not under certain conditions) for all services paid under the physician fee schedule
(PES). It eliminates the current set of measures and instead relies on population

outcome measures, such as:




e potentially preventable admissions and emergency department visits
e mortality and readmission rates

°  patient experience

e healthy days at home

e rates of low-value care

° relative resource use

These measures would be calculated from claims or surveys and thus not require
burdensome clinician reporting. Because these are population outcome measures,
clinicians would need to be associated with populations and those populations
would have to be of sufficient size for measures to be reliable. Under this construct,
clinicians would need to be associated with a group of clinicians and there would
be no individual-level assessment of clinician performance, only group-level
assessment. Clinicians could choose to join an A-APM, join a group of clinicians
that they define, elect to be measured in a group that CMS defines, or elect not to
be measured at all. If not measured, they would lose the MIPS quality withhold.
If in an A-APM, the withhold would be returned to them. If in a self-defined or

a Medicare-defined group, their performance would be assessed as a part of the
group’s performance, which would determine how much of the withhold was

returned or whether a quality bonus in excess of the withhold was given.

Another important aspect of MACRA is the imbalance in payment incentives for
clinicians to join A—APMs or remain in MIPS. MACRA appears to encourage
clinicians to join A—APMs, hence the 5 percent incentive payment for clinicians
who have sufficient participation in A—APM entities. However, the design of this
incentive is concerning because of potential payment inequities that could result.
Under MACRA, a clinician must reach a threshold of revenue coming through

an A—APM (e.g., 25 percent, 50 percent) to be eligible for the 5 percent incentive
payment, and this payment is based on all of the clinician’s PFS revenue, even that
which does not come through an A—~APM. Therefore, if the threshold for revenue
coming through the A—APM is 25 percent, a practice with 24.9 percent of revenue
generated through the A—~APM would not be eligible for the 5 percent incentive
payment, while a similar practice with 25.0 percent of its revenue through the A—
APM would get a 5 percent incentive payment on all of its PFS revenue. This kind
of payment cliff can introduce payment discontinuities, increase uncertainty, and
appear inequitable. Therefore, we discuss making the payment reward proportional
to the A—~APM-generated revenue. That is, there would be no threshold and the
reward would be proportional: Any revenue coming through an A—~APM would
secure the 5 percent payment incentive, but any other PFS revenue would not. This
revision would eliminate the payment cliff and increase certainty for clinicians that
their work through an A—APM entity would be rewarded.
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Another aspect of balance between MIPS and A—APMs is the exceptional
performance bonus available in MIPS. The bonus comes from a fund of $500
million per year (from 2019 to 2024) for clinicians with “exceptional performance”
in MIPS. Moving this fund from MIPS to A~ APMs would shift the incentives
toward A-APMs and make MIPS less attractive. We discuss using the bonus to
fund an asymmetric risk corridor for two-sided-risk accountable care organizations
(ACOs) that qualify as A-APM entities.

Two-sided-risk ACOs and models like them are the A—~APMs most in keeping with
the Commission’s principles for A—~APMs discussed in the Commission’s June 2016
report to the Congress. Those principles encourage A—APMs with a broader scope
than some currently contemplated because the latter may lead to fragmentation,
overlaps, and cross-incentives. We also discuss a possible design, in keeping with
our principles, for an A-APM that could attract practices that are reluctant to take

on a large amount of risk relative to their revenue.

These alternative constructs are a departure from the current design of MIPS

and the application of the 5 percent A—~APM payment incentive. However, they
could (1) relieve clinicians of the MIPS quality reporting burden and make MIPS
useful for beneficiaries, clinicians, and Medicare and (2) shift payment incentives
toward greater clinician participation in A—APMs. Creating a better design for
MIPS and A—APMs could help achieve Medicare’s goals of improving quality for
beneficiaries, making payments fair for clinicians, and restraining program costs for

taxpayers. B




From 1999 to 2015, payment updates for clinicians who
billed under Medicare’s physician fee schedule (PFS)
were covered by the sustainable growth rate (SGR)
system, which set updates so that total spending would

not increase faster than a target—a function of input costs,
fee-for-service (FFS) enrollment, gross domestic product
(GDP), and changes in law and regulation. Because annual
spending generally exceeded these SGR parameters,
payments to clinicians were scheduled to be reduced by
ever-growing amounts starting in 2002, but the Congress
overrode these negative cuts in all but the first year they
were scheduled. Because of these overrides and because of
volume growing in excess of per capita GDP, the resulting
update reduction grew to a scheduled 21 percent in 2015.

The Medicare Access and CHIP Reauthorization Act of
2015 (MACRA) repealed the SGR system and established
a new process for updating payments to clinicians. It
established two paths—one for qualifying participants in
advanced alternative payment models (A—APMs) and the
second for all other clinicians.! MACRA laid out statutory
updates for providers on each path.

For 2016, 2017, and 2018, updates for all clinicians under
the fee schedule are 0.5 percent each year.” Beginning in
2019 through 2024, clinicians who meet the criteria set out
in the law as qualifying APM participants receive incentive
payments of 5 percent of their entire Medicare fee schedule
revenue each year that they qualify.® From 2026 on,
qualifying APM participants also receive a higher update
than other clinicians: 0.75 percent versus (.25 percent.

Under MACRA, clinicians who do not meet the A—APM
criteria receive no update from 2019 through 2024

and receive lower updates than clinicians who meet

the A-APM criteria in 2026 and beyond (0.25 percent).
These clinicians also receive annual payment increases
or decreases based on their performance in the Merit-
based Incentive Payment System (MIPS), starting in
2019. Those increases and decreases in theory could be
quite significant; the maximum downward adjustment
increases to 9 percent of payments in 2022 and individual
positive payment changes could be even greater.

The Commission commented on the proposed rule for
MACRA implementation based on the discussion in its
June 2016 report to the Congress (Medicare Payment
Advisory Commission 2016a, Medicare Payment
Advisory Commission 2016b). We noted some serious

shortcomings in the MIPS program and some principles
that should underlie the development of A—APMs
(Medicare Payment Advisory Commission 2016b).

The final rule to implement MACRA was published on
November 4, 2016 (Centers for Medicare & Medicaid
Services 2016b). The final rule did not incorporate the
Commission’s suggestions for making MIPS a more
meaningful program by focusing more on outcomes

rather than process measures, and it did not follow the
Commission’s principles for A—~APMs. Therefore, in

this chapter, we present policy options for improving the
design of MIPS and strengthening A—-APMs. These options
include redesigning MIPS to relieve reporting burden and
to focus measures on outcomes of interest to beneficiaries
and the program. We also address rectifying the imbalance
between MIPS and A-APMs by offering a model to attract
clinicians to A~-APMs who are deterred from taking the risk
implied in current two-sided risk models by shifting the
$500 million a year (2019 to 2024) fund for clinicians with
“exceptional performance” from MIPS to A-APMs, using
this fund to pay for an asymmetric risk corridor for two-
sided accountable care organizations that are A—APMs.

Redesigning the Merit-based Incentive
Payment System

MIPS consolidates three of the existing payment
adjustment programs for clinicians: the Physician Quality
Reporting System (PQRS), the payment adjustment for the
meaningful use of electronic health records (EHRs), and the
value-based payment modifier, which includes a resource
use component. The legislation allows CMS to retain the
measurement process for the PQRS, EHR meaningful use,
and the value-based payment modifier for use in MIPS,
but merges the individual adjustments into one MIPS
adjustment. MACRA continues these separate programs
through 2018 and then repeals the individual programs
and establishes MIPS to take effect in 2019. Under CMS’s
recent regulations implementing the first year of the
program, clinicians must report on their quality, advancing
care information, and clinical practice improvement
activities during calendar year 2017 to result in a payment
adjustment under MIPS that will apply in 2019.

MIPS applies to clinicians who do not qualify as A-APM
participants. Annual payment increases and decreases
apply based on the clinician’s performance in four
categories: quality, cost, clinical practice improvement
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activities (CPIAs) (such as expanded practice hours), and
advancing care information (ACI; formerly meaningful
use of EHR). CMS has released final rulemaking for

the first year of MIPS (2017 reporting year for payment
adjustments in 2019) (Centers for Medicare & Medicaid
Services 2016b). The first-year policies will be different
from policies in later years.

MIPS assesses the first category, quality, based entirely
on measures that clinicians choose to report from the
MIPS measure set (based on the PQRS measure set).
The roughly 275 quality measures in the MIPS measure
set are largely process measures, such as whether the
clinician ordered appropriate tests or followed general
clinical guidelines. CMS has categorized about 170 of
these measures as “high priority” because they measure
outcomes (including intermediate outcome measures),
patient experience, efficiency, or patient safety.

Clinicians self-attest to their performance in two other
MIPS categories: CPIA and ACI. For the fourth MIPS
category, cost, clinicians are assessed based on resource
use (calculated from claims) relative to their peers.

Each clinician is eligible to receive a MIPS payment
adjustment factor based on his or her composite
performance in all four categories combined. Each
clinician’s composite MIPS performance score will be
calculated according to weights set in law and compared
against a predetermined MIPS benchmark. Clinicians
above this level will receive a payment increase; clinicians
below this level will receive a payment decrease.

The basic MIPS adjustments are budget neutral. MACRA
set a maximum reduction for clinicians in the bottom tier
of performance: 4 percent in 2019, 5 percent in 2020, 7
percent in 2021, and 9 percent in 2022 and subsequent
years. The corresponding positive adjustment factors are
scaled up or down to achieve budget neutrality for the
basic MIPS adjustment, so the positive adjustment factors
could be larger or smaller than these statutory reductions.

MACRA also appropriated an additional $500 million

a year for exceptional performance in MIPS from 2019
through 2024. Exceptional performance is defined in the
statute as performance at or above the 25th percentile
above the mean (or median) of performance scores.*

Implementing MIPS

CMS took a “pay-for-reporting” approach for the first year
of MIPS. In this approach, CMS set the MIPS benchmark
at 3 points (out of 100) on the composite MIPS score, a

very minimal standard. In other words, a clinician needs to
score only at or above 3 points to establish eligibility for a
bonus payment under MIPS in the first year. Clinicians can
meet the 3-point requirement by submitting information
on one quality measure, attesting to one clinical practice
improvement activity, or attesting to the base advancing
care information category. (CMS gave zero weight to

the cost category for 2019, using its regulatory authority

to override the statutory weight of 10 percent in 2019).
Because of the minimal reporting requirement in the first
year, CMS assumes that most MIPS-eligible clinicians
(more than 90 percent) will be at or above the MIPS
benchmark of 3 points. As a result, the positive payment
adjustments under MIPS will be very small in the first year
(Centers for Medicare & Medicaid Services 2016b).

CMS’s approach for the first year of MIPS has set the
administrative process in motion. As described above,

in 2017, clinicians can report very little data to CMS.
However, in subsequent years, clinicians may have a heavy
reporting burden, and CMS will have a large amount of
information to process. This information will not help
CMS identify high- and low-performers, yet it could result
in large differences in payment, as we discuss below.

Clinicians will be reassessed on noncomparable
measures

There is wide variability in the MIPS quality measures in
terms of how easy it is to achieve high performance, their
relevance to the Medicare population, and their clinical
relevance. Because each clinician can choose which
measures to report, the amount of meaningful information
received by the Medicare program varies. Under MIPS,
each clinician selects six applicable measures (including
an outcome measure) to report; performance on these
measures determines the clinician’s quality score (which
is 60 percent of the MIPS score in the first year).” A
clinician’s relative performance on each measure is
compared with the performance of others who reported
the same measure. Many of these measures are poorly
linked to outcomes of importance for beneficiaries and
the program and, instead, reinforce the incentive in FES
Medicare to provide more services than are clinically
necessary.

Many MIPS measures have very compressed distributions
of performance. Because the measures can be reported in
different ways, the result is over 600 reporting measures
and method combinations for the 275 MIPS measures.°
Of the 600, 178 are topped out (meeting CMS’s criteria),




Potential maximum MIPS adjustments

2019 2020 2021 2022 and later
Base MIPS adjustments 4% 5% 7% 9%
With maximum scaling factor applied 12* 15 21 27
Plus maximum exceptional performance bonus 22* 25 31 37

Note:  MIPS (Merit-based Incentive Payment System).

*Unlikely to be reached in 2019 because CMS estimates that nearly all clinicians will meet the MIPS performance standard, hence there will be very few negative

adjustments to fund the positive adjustments.

Source: Medicare Access and CHIP Reauthorization Act of 2015.

and 88 have such topped-out performance that the median
performance score is 100 percent.’ For 287 measures,
CMS has no performance benchmark for the first year
(Centers for Medicare & Medicaid Services 2016a).

The structure of MIPS creates an inequitable system.

The first inequity results from the use of self-reported
quality measures, in which clinician performance is
measured (and pay is adjusted) using different metrics
for each clinician. The second inequity occurs because
clinicians who select measures for which there is room
for improvement (and that assess real, meaningful gaps in
care) are much less likely to do well than clinicians who
select measures on which they score highly.

Individual clinicians typically have a small number
of patients qualifying for each measure

Reliably measuring performance is also a concern. For
many clinicians, any individual quality measure will apply
only for a subset of their patients. That number may be
too small to distinguish real differences in performance
on those measures from what statisticians call “noise”
(unexplained variation or randomness in a sample).
Combining performance on multiple measures, each with
few cases, will not solve this problem.

Small differences in clinician performance may
result in large differences in payment

If CMS receives compressed performance scores for
quality, and two of the other three MIPS categories are
attestation only, we expect that most clinicians who report
to MIPS will score highly. (Those who do not report will
receive the maximum negative adjustment.) In future years
(when the MIPS benchmark is set at the median or mean

of performance, rather than 3 points), small variations

in quality measures can have an outsize effect on the
MIPS composite score, even if the differences in quality
performance among clinicians are clinically insignificant.
Hence, payment differences may be wide (particularly if
the exceptional performance bonus continues), despite the
similarity of clinicians’ actual performance.

The mathematical possibility for large payment
adjustments in MIPS may keep some clinicians in
MIPS instead of A-APMs

There is the possibility (although the likelihood is
extremely small) that some clinicians could eventually
receive very high payment adjustments under MIPS—up
to 37 percent by 2022 (Table 5-1). This possibility arises
from two factors. The first is a scaling factor to make the
MIPS adjustments budget neutral: For example, if there
are many more clinicians receiving penalties than bonuses,
the size of the bonus would necessarily be high to maintain
budget neutrality.® The second is the MIPS exceptional
performance bonus. By statute, the MIPS exceptional
performance bonus can add up to 10 percentage points to a
clinician’s payment adjustment.

The potential for these very high adjustments (despite

the very low likelihood that they will come to pass) may
provide motivation for some clinicians to remain in MIPS
when they would otherwise consider joining an A—APM.
CMS’s MIPS APM policy, which gives participants in
certain types of models high performance scores in some
MIPS categories and reduces reporting burden, also works
in tandem with these theoretically high MIPS payment
adjustments to make MIPS relatively more attractive.
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In the first year, basic MIPS adjustments will be
very small for most clinicians

CMS estimates that most clinicians will receive either

no adjustment or a very small positive adjustment in the
first year under the basic MIPS adjustments (Centers for
Medicare & Medicaid Services 2016b). CMS estimates

10 percent of clinicians will not report and will get

the maximum 4 percent reduction. To preserve budget
neutrality, the sum of those reductions will fund the bonuses
for the other 90 percent of clinicians. Hence, the payment
adjustments for the first year will be very small; CMS
estimates that the maximum will be just below 1 percent
(without the exceptional performance bonus). The MIPS
exceptional performance bonus could add between 0
percent and 4 percent to a clinician’s payment adjustment.’

Priorities in redesigning MIPS

MIPS, as designed, is unlikely to clearly identify high-
value or low-value clinicians and hence may be of

limited utility for beneficiaries (in selecting high-value
clinicians), for clinicians themselves (in understanding
their performance and what to do to improve), or for the
Medicare program (in adjusting payments based on value).

Redesigning MIPS requires considering the current state
of performance measurement and realistically setting
goals for a national value-based purchasing program for
clinicians. The current MIPS system is designed primarily
to measure basic standards of care and processes—not
outcomes. In addition, it imposes burdens on clinicians
and CMS that outweigh any potential benefit because the
measures used for assessing quality, the ACI category,
clinical practice improvement activities, and costs are
unlikely to capture true value.

Our overarching principles with respect to reforming MIPS
are to measure and reward performance that is linked to
outcomes and to design MIPS and A—-APMs in a way

that attracts a greater share of clinicians to A~APMs over
time, eliminates manual clinician reporting, and develops

a program that reflects the current state of performance
measurement. As that state changes—for example, as data
from EHRSs and registries become readily available to
CMS—the system should evolve to take advantage of these
data.

Commiission discussion: A potential redesign
of MIPS

A MIPS redesign could work as follows. First, a withhold
from FFS payments for all clinicians could fund a quality

pool (e.g., Medicare reduces payment rates by some

percentage that is sufficiently large to incentivize quality
improvement). Clinicians could then:

* do nothing (and lose the withhold),

e join (or form) an A-APM (and receive the withhold
back),

e join a sufficiently large group of clinicians for
measurement purposes (and potentially receive a
quality payment in addition to receiving the withhold
back), or

e elect to be measured as part of a CMS-defined group
covering a sufficiently large local population (and
potentially receive a quality payment in addition to
receiving the withhold back).

Under this framework, clinicians could not be worse off by
choosing to be measured as a group or local area member
than if they made no election at all (that is, they could not
lose more than their withhold). It would also be desirable
to set a maximum MIPS adjustment so that clinicians
could not do better in MIPS than they could if they joined
an A—APM. This redesign also contemplates moving

to population-based measures rather than individual
clinician-level measures. Clinicians would have the
following options:

Option 1: Clinicians can choose to make no election.
They would lose the withhold and would not be eligible
for a quality payment. Clinicians could remain in
traditional FFS and forgo any opportunity to receive a
quality payment if they did not join an A—APM, join a
virtual group, or elect to be measured at a local area. In
other words, they would receive a reduced Medicare rate
for all services (reduced by the amount of the withhold).

Option 2: Clinicians can choose to join (or form) an A—
APM. Clinicians would receive their quality withhold back
if they joined (or formed) an A—APM at any participation
level. This option provides a modest incentive to join any
A-APM and would make sure that clinicians face only
one set of incentives.

Option 3: Clinicians can choose to join a “virtual”
group. The virtual group, a concept introduced in
MACRA (but not yet implemented through rulemaking),
could mean a group of clinicians with a tax ID or legal
structure in common, but could also mean a group of
otherwise unrelated clinicians. For example, a virtual
group could be more formally structured, such as a group
practice or a group of physicians employed by a hospital,




or less formally structured, such as a physician specialty
society or a geographically dispersed group of clinicians
with an interest in joining together. '

CMS would likely have to exert some control over the
size and structure of these groups to make sure the group
could be measured reliably. Reliability is an issue because
some clinicians are much less likely to have a sufficiently
sized population of beneficiaries attributed to them. For
example, a group of pathologists would be unlikely to have
claims-calculated clinical outcome measures or patient
experience measures, but may have relative resource use
measures. CMS could set measure-specific case sizes and,
in this way, implicitly require clinician groups to join with
other specialties so that they would have a sufficiently
large number of attributed patients for each measure.

Option 4: Clinicians can elect to be measured as part of
a local or market area. CMS could define local or market
areas using various characteristics. One example is to
create populations of patients that use a large provider in
common—for example, the hospital service area concept
that groups providers together based on the hospital where
their patients go most often. Under the local or market area
approach, it might be possible to set a uniform case size
(e.g., the local area must have at least a minimum number
of beneficiaries attributed to it) so that quality measures
can be robustly measured and compared against other
areas or groups.

Assessing clinicians in virtual groups and local
or market areas according to population-based
measures (at the aggregate level)

Under a revised MIPS, CMS would use a set of CMS-
calculated measures (from claims and patient experience
surveys) that give insight into both the ambulatory care
environment and the broader health care delivery system.
Clinicians would not have to report quality data to CMS,
relieving them of that burden. The Medicare program
would focus on aggregate measures extracted from claims
that assess care for patients across the continuum of
providers, such as:

e potentially preventable admissions and emergency
department visits

* mortality and readmission rates after inpatient hospital
stays

e healthy days at home

*  patient experience

e rates of low-value care
e relative resource use

These measures are intended to be illustrative; in general,
the goal would be to use claims- and survey-calculated
measures that assess performance in the categories of
clinical outcomes, patient experience, and efficiency.

In this redesign, MIPS would no longer include clinical
practice improvement activities and EHR technology as
separate categories requiring clinician attestation.'! In
addition, even clinicians who elected group- or area-level
measurement would not be required to report any quality
measures to CMS.

Changing the focus to assessing population-based
outcomes

The alternative design described above incorporates some
trade-offs, by necessity. The key one is that the Medicare
program would no longer score an individual clinician’s
performance and no longer require clinician reporting.
The concept is to adopt a broader, claims- and survey-
calculated uniform measure set that assesses the overall
performance of a health care delivery system and its
clinicians. These population-based measures are generally
not reliable at the individual clinician level. The Medicare
program would assess performance (and adjust payment)
based only on performance at a group or local area level.
Clinicians could elect not to receive a quality payment, but
if they wished to be eligible for a quality payment, they
would need to join (either actively or passively) a set of
clinicians to be measured (or move to an A—~APM and be
eligible to get back their quality withhold).

The benefits of using population-based measures are
significant. First, this approach sends clinicians a signal
that they should view the care they provide as part of a
continuum that crosses sectors and incorporates the totality
of patient care. This perspective helps to counter the silo-
driven FES system that encourages providers to focus only
on the services they directly provide. Second, it aligns with
other programs in Medicare (such as the Commission’s
vision for comparing quality across Medicare Advantage,
FFS, and accountable care organizations (ACOs)
(Medicare Payment Advisory Commission 2014b),
sending the same set of signals to all providers involved.
Third, it keeps Medicare’s focus on broad, aggregate
measures of performance and leaves it to provider entities
(hospitals, health systems, ACOs) to determine how best to
measure and assess quality in their particular environment.
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Fourth, it reduces practice cost and burden on clinicians by
eliminating all clinician reporting of measures.

There are drawbacks to such a redesign. CMS is already
years down the path of establishing a comprehensive
quality-data reporting system that uses multiple methods
of data reporting and extraction. CMS has modified this
system to support MIPS as well as the two additional
MIPS categories that clinicians must report (advancing
care information and clinical practice improvement
activities). Switching gears at this point would require
significant time and effort for CMS. In addition, clinicians
and other providers in the broader health care delivery
system have spent significant time and resources building
systems and operations that feed information to CMS
using this framework.

Because it would measure clinician performance at a
group or regional level, the potential MIPS redesign
would not help beneficiaries choose a clinician who
meets their preferences—for example, a surgeon with low
complication rates or a primary care clinician with good
improvement in patient function. A separate issue, not
discussed in this chapter, is the use of quality information
for public reporting. In this chapter, we are concentrating
on MACRA as it affects clinician payment—which is
complex enough.

Furthermore, providers may feel that population-

based outcome measures do not reflect their individual
performance, and because the measurement would be
group based or regional, it reflects care that is outside their
control. The potential redesign would require population-
based outcome measures; appropriate risk adjustment; and
policy decisions about the amount of the withhold, the
allocation of bonus dollars among groups, and the form
and amount of the quality payment.

Despite these challenges, it is worth recalling the

status quo. Presently, CMS collects a large amount of
information using a variety of sources, with varying
clinician burden and varying value. However, nearly half
of the measures have compressed performance, and many
of them measure minimal standards of care. CMS does not
presently use them for public reporting through Physician
Compare, in part because of the inability to compare
across all providers and small sample sizes. Individual-
level quality measurement is inherently challenging.
Measurement at the group level can be more reliable but
does not provide information on individual clinicians. This
tension will not be resolved under any design. CMS has

delayed full implementation of MIPS for one year, but will
still face these problems in the future.

In the future, as EHRs and registries mature and become
more interoperable, it might be possible to overcome

some of the current limitations of quality measurement

for clinicians. At that point, it might be possible for the
Medicare program to assess clinician performance more
readily using sources other than claims and surveys (such
as EHRs or clinician data registries). However, given the
current state of the art of quality measurement and the lack
of interoperability (and possible data blocking) between
EHRs, the design for MIPS is not now tenable.

One outcome of a redesign such as the one above is that
clinicians could see signals to join an organized entity that
assumes responsibility for the cost and quality of patient
care. For example, if clinicians would like to receive a
quality payment but do not like being measured against the
performance of their local area, they could seek a group
(a virtual group either more or less formal) with which to
be measured. This option could prepare them to transition
more easily to a structure like an ACO or other A—~APM.
The downside is that it could create further incentives for
provider consolidation, which can increase Medicare and
private-sector spending (see Chapter 10 of this report).

Rectifying the imbalance between MIPS
and A-APMs

If MACRA is intended to move clinicians toward
participating in A~APMs (as evidenced by the 5 percent
incentive payment and higher updates in later years for
clinicians participating in A—-APMs), certain aspects

of the law and its implementation may undermine this
intent. Those aspects could make remaining in MIPS too
attractive relative to A—~APM participation or could make
the benefits of participating in A~APMs too uncertain.
Below, we discuss two policies that could help rectify this
imbalance. We do not endorse policies that reward simply
being in an A—APM or make it easier for an A—APM to
appear to succeed; those policies undermine the concept
of alternative payment models that further delivery system
reform. Instead, the principles we developed last year
emphasize the development of A~ APMs with the potential
to improve care coordination for patients over the entire
course of care while protecting the Medicare program and
taxpayers from excessive spending (Medicare Payment
Advisory Commission 2016b). The less restrictive




definition of A—~APMs that some put forward might make
A—APMs more available and might make it easier for
them to appear to succeed but would not necessarily result
in A—APMs that further the goals of the Medicare program
as the Commission understands them.

Applying the A-APM incentive paiment to
clinicians’ revenue coming through the A-
APM

Under MACRA, the 5 percent A~APM incentive payment
is applied to a clinician’s entire Medicare physician fee
schedule (PES) revenue from the prior year. However,

to qualify for the incentive payment, a clinician (or, as
defined in regulation, an A-APM entity) must meet the
threshold for the share of PFS revenue coming through

an A—APM. That numerical threshold is set in statute and
increases over time. In 2019 and 2020, a clinician practice
must have at least 25 percent of its PES revenue through
an A—APM, 50 percent in 2021 and 2022, and 75 percent
in 2023 and later. Uncertainty about meeting this threshold
could deter clinician participation in A~ APMs.

We consider an alternative policy under which there would
be no numerical threshold for participation, and instead,
the 5 percent A—APM incentive payment would apply
only to PES revenue coming through the A—APM rather
than to all of a clinician’s PFS revenue. That is, the policy
would make the incentive proportional to involvement

in the A—APM. This approach would greatly simplify
administration of the policy, increase the certainty of a
reward for moving services into A—~APMs, and make the
policy fairer to clinicians. For example, it would avoid the
situation of a clinician practice with 24.9 percent of PFS
revenue coming through an A-APM receiving no incentive
payment, and one with 25.0 percent of revenue coming
through the A—APM getting a 5 percent incentive payment
on all of its PES revenue.

Under this alternative, the incentive would depend solely
on the revenue of the practice that comes through the
A—APM, which means that any work done through an
A—APM would be rewarded with certainty. In addition,
there would be no payment cliffs or discontinuities at the
thresholds. (Additionally, such a revised design would help
avoid uncertainty for practices that may be concerned they
will lose the incentive payment as the threshold rises from
25 percent, to 50 percent, to 75 percent in later years.)

The alternative would also reduce administrative
complexity. Under current policy, CMS first calculates
the ratio of the entity’s PFS revenue through the A—~APM

and its total PFS revenue. If that ratio falls short of the
threshold, CMS then calculates a “patient-count ratio”—the
ratio of patients attributed to the A~APM and the practice’s
total patients—to determine whether that ratio meets the
threshold. CMS has proposed different (lower) thresholds
for the patient-count method (Centers for Medicare &
Medicaid Services 2016b). In addition, MACRA has an
“all-payer” option in later years that requires CMS to
determine what share of revenue or patients is coming
through A—~APM-like arrangements for other payers. That
determination could require access to a practice’s contracts
with other payers and could be a large administrative
burden on all parties. The alternative policy, which
eliminates the revenue threshold, would make the patient-
count and all-payer calculation methods unnecessary.

Under MACRA, clinicians are exempt from MIPS if

they meet the numerical threshold (e.g., 25 percent of

PFS revenue comes through an A—APM). Because the
alternative policy would have no numerical threshold,
determining which clinicians were exempt from MIPS
would require different parameters. Under the MIPS
policy option described earlier, clinicians with any A—
APM participation would be exempt from MIPS, and their
quality withhold would be returned to them.

Revising the model to encourage taking on
two-sided risk

MACRA was designed to encourage clinicians to
participate in A—APMs that place them at more than
nominal financial risk. In part, this design may have

been chosen because incentives to achieve savings are
stronger in properly structured models with two-sided
risk (i.e., there is a reward for reducing spending below a
benchmark and a penalty for exceeding a benchmark) than
in one-sided models, which have no penalty if spending
exceeds a benchmark. In addition, a two-sided risk model
provides some protection for the Medicare program from
losses and could allow CMS to waive certain regulations
designed to protect against overuse of services (Medicare
Payment Advisory Commission 2014a). At the same
time, MACRA is a clinician-focused policy that addresses
payments for clinicians and creates incentives for them to
join certain models. Thus, when considering a redesign of
MACRA, this chapter focuses on two-sided risk models
that clinicians might consider attractive.'?

In addition, the Commission maintains that a principle
for A~APMs is that the entity should be at financial risk
for total Part A and Part B spending (Medicare Payment
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Illustrative comparison of benchmark-based and revenue-based risk

Practice revenue through the ACO (assumed to be 5 percent of Part A and Part B)
Revenue-based standard: 8 percent of total FFS practice revenue

Low end: Total practice revenue is $500,000, all comes through A—~APM

1,000 Number of beneficiaries
$10,000 Per capita Part A and Part B benchmark
$10,000,000 Total Part A and Part B benchmark
$300,000 Benchmark-based standard: 3 percent of benchmark
$500,000
$40,000
$160,000

High end: Total practice revenue is $2,000,000, 25 percent comes through A~APM

Note:  ACO (accountable care organization), FFS (fee-for-service), A~APM (advanced alternative payment model). We assume that the only ACO participants are
clinicians, and they are accountable for all Part A and Part B spending for the year.

Advisory Commission 2016b). This principle is directed
at two goals: (1) to achieve the clinical and financial
integration promised by a reformed payment system and
(2) to reduce the risk of excess spending without value.
However, one issue in making two-sided risk models
accessible to a clinician group is that taking risk under a
Part A and Part B benchmark might make the downside
risk look too formidable to attempt. For example, there

is usually a large difference between a clinician group’s
revenue through an ACO and its ACO’s total Part A and
Part B spending benchmark. Although clinicians influence
a large share of Medicare spending, spending under the
PES itself is about 15 percent of total Medicare spending;
most spending goes to other providers. In addition, a
physician group would be very unlikely to capture all
PFS spending as revenue for its attributed beneficiaries.
A primary care group’s revenue through an ACO would
likely account for only about 5 percent of the Part A and
Part B benchmark. Thus, benchmark spending in an ACO
would be a large multiple of a clinician group’s revenue
through the ACO. That multiplier would be advantageous
if the practice is in a one-sided risk model, but it could
seem too much to venture if the practice was at two-sided
risk for total spending.

One approach to resolving this dilemma is to limit the
risk for the clinicians’ practice. The law requires that
an A—APM be at more than nominal risk, and CMS has

established two options for a nominal-risk standard: either
a benchmark-based standard (3 percent of the model’s
benchmark) or a revenue-based standard (8 percent of an
entity’s FFS revenue) (Centers for Medicare & Medicaid
Services 2016b). In general, the benchmark-based
standard represents more risk for a clinician practice than
the revenue-based standard.'?

To illustrate these differences, we consider the case of a
two-sided-risk ACO and demonstrate that the revenue-
based risk standard will be less than the benchmark-
based standard. In this example, assume that the only
participants in the ACO entity are clinicians, that they are
accountable for all Part A and Part B spending for the year,
and that the ACO has 1,000 beneficiaries attributed to it.'*
Also, assume the benchmark per capita Part A and Part

B spending is $10,000. CMS set a 3 percent benchmark-
based standard for nominal risk or an 8 percent revenue-
based standard.”

Under these assumptions, the spending benchmark for the
entity would be $10,000,000, and 3 percent of that would
be $300,000 (the benchmark-based standard) (Table 5-2).

For CMS’s revenue-based standard in this example, we
assume that the ACO entity (which we will refer to as the
practice) has Medicare FFS revenue coming through the
ACO equal to 5 percent of the benchmark, or $500,000.
CMS would require a minimum risk of 8 percent of the




practice’s total FFS revenue. In this example, the practice’s
total revenue could range from $500,000 to $2,000,000.
Total practice revenue must be at least $500,000—the
amount coming through the ACO. The most its total
revenue could be is $2,000,000—because, at a minimum,
25 percent must come through the ACO to meet the
threshold, and 25 percent of $2,000,000 is $500,000.

Hence, 8 percent of total revenue must range between
$40,000 (8 percent of $500,000) and $160,000 (8 percent
of $2,000,000). In this example, both the minimum
($40,000) and the maximum ($160,000) amounts at risk
in the revenue-based standard are less than the $300,000
at risk under the benchmark-based standard. Therefore,
CMS’s 8 percent of practice-revenue standard would
represent less risk for the practice than the 3 percent of
benchmark standard.'¢

Next, we describe a revised model in which revenue is
defined as the practice’s Medicare revenue coming through
the A—APM (instead of CMS’s definition of all Medicare
practice revenue). Under this example, the 8 percent limit
of the amount at risk would be $40,000 (8 percent of
$500,000). This revised policy could encourage clinician
groups to participate in A—APMs with more than nominal
risk because it would represent a lower level of risk for the
practice than the benchmark-based standard ($300,000 for
the illustrative ACO model in Table 5-2) and would be the
low end of CMS’s revenue-based standard. This definition
would be consistent with the revised 5 percent incentive
payment discussed earlier. That is, the 5 percent incentive
payment is proportional, applying only to the practice’s
revenue coming through an A-APM.

The effective risk for the practice would thus be even
lower because of the 5 percent incentive payment. After
accounting for the 5 percent incentive payment, the
effective risk would be 3 percent of the practice’s revenue
coming through the A—APM (8 percent minus 5 percent).
In the example in Table 5-2, that effective risk would be
$15,000 (3 percent of $500,000).!

Thus, a revised model could:

e define revenue in the revenue-based standard as a
practice’s Medicare FFS revenue coming through the
A—APM—consistent with the proposal to compute the
5 percent incentive on revenue through the A~ APM.

* have a revenue-based instead of a benchmark-based
nominal risk standard. (For consistency, the model
could also define the top as well as the bottom of a

risk corridor—the limit for savings and losses—in
Medicare revenue terms.) (See the following section
for further discussion of risk corridors.)

Consistent with the Commission’s principles, shared
savings and losses would be based on total Part A and Part
B performance (while limited by a risk corridor), and small
entities would need to aggregate to reliably detect cost and
quality performance.'® The intent is to create an incentive
that is large enough to motivate improvement but limit the
loss to something a practice could reasonably take on.

Retargeting the MIPS “exceptional
performance” fund

MACRA appropriated an additional $500 million a year
for “exceptional” performance in MIPS. This payment
goes to any clinician at or above the 25th percentile above
the MIPS performance standard, and the exceptional
performance bonus is proportional. We have pointed

out that the distribution of scores in MIPS may be very
tight, with little real distinction between relatively high
and low scores because almost all clinicians who report
could have a very high absolute score. As a result, the
MIPS exceptional performance bonus payments could be
distributed to clinicians whose performance is essentially
equivalent to those who do not get the bonus (e.g., those
who score 99.8 versus those who score 99.6). In addition,
in later years, the budget-neutral MIPS adjustments could
give substantial rewards to the top scorers. Adding to this
reward could theoretically create such a large reward that
it would discourage clinicians from moving from MIPS
to A—APMs.

One policy option would be to eliminate the $500 million
MIPS exceptional performance bonus (so that MIPS
becomes budget neutral) and return it to the Treasury

or retarget the money. We discuss a retargeting option
below that takes the revenue from the fund and uses it

to help entities in A~APMs move toward two-sided risk
by funding asymmetric risk corridors in two-sided-risk
ACOs."

A risk corridor limits the amount of savings or losses

for which an entity is at risk. For example, if an entity’s
revenue through an ACO were $500,000, a 20 percent risk
corridor would mean that the most the entity could gain or
lose in shared savings or shared losses would be $100,000
(see Column 1 of Table 5-3, p. 172).2° An asymmetric risk
corridor could decrease the amount at risk, increase the
maximum amount on the upside, or do both. Table 5-3
shows an example (Column 2) that increases the upside—
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lllustration of symmetric and asymmetric risk corridors in two-sided-risk ACOs

Risk corridor for a clinical group

with $500,000 of revenue through the ACO

Symmetric Asymmetric
+20 percent / =20 percent +100 percent / =20 percent
of revenue of revenue
Limit on shared savings $100,000 $500,000
Limit on shared losses -$100,000 -$100,000

Note:  ACO (accountable care organization).

the amount of shared savings allowed. Building on the
example above, we compare illustrative symmetric and
asymmetric risk corridors.

In the illustrative example in Table 5-3, the upper and lower
risk corridor in the symmetric case are set at +/—~$100,000,
20 percent of the clinician group’s $500,000 in Medicare
revenue through the ACO. In the asymmetric example, the
upper limit on the risk corridor is 100 percent of revenue, or
$500,000, and the lower limit is $100,000. The percentages
in Table 5-3 are purely illustrative.

Effectively, the maximum reward would also include the 5
percent A—~APM incentive, which would be $25,000 in this
example (5 percent of the $500,000 in revenue through the
A—APM). Thus, the upper limit on the practice’s reward

in the asymmetric case would be effectively $525,000. If
the 5 percent incentive were paid on all revenue through
the A—-APM regardless of success in the A-APM, the

loss would be at most $75,000 in both the symmetric and
asymmetric cases in this example.

Additional money would be needed to fund asymmetric
risk corridors because some ACOs would get shared
savings and some would get shared losses from random
variation. If the risk corridor were symmetric, savings and
losses from random variation would balance out over the
years from the Medicare program’s perspective. However,
if the risk corridor had higher upper than lower limits,
Medicare could expect to pay out more in unwarranted
shared savings than it would collect in unwarranted
shared losses, overall. Because the additional spending

is a potential liability for the program, one option is to

retarget the $500 million in funds designated to reward
exceptional performance under MIPS. The total funding
needed would have to be estimated, which would require
knowing the number of two-sided-risk ACOs eligible, the
number of beneficiaries in each, their benchmarks, and
the revenue of the clinicians coming through the ACOs.
Random variation decreases as the attributed population
increases, and that would also need to be factored into the
calculation. The asymmetric risk corridor model would
be transitional because it would terminate at the end of
2024 along with the funding for the MIPS exceptional
performance bonus.

The model is designed to selectively attract clinician
groups because the revenue-based standards are designed
for groups whose revenue through the ACO is a small
share of the total benchmark (Part A and Part B) spending.
Performance would continue to be judged against total
Part A and Part B spending. Hospital-based ACOs would
tend toward models with a benchmark-based standard
with higher benchmark-based rewards because their

share of the benchmark spending would tend to be higher
than a clinician group’s share. Essentially, as an entity’s
revenue as a share of the benchmark increases, revenue-
based and benchmark-based standards would converge.
As an ancillary benefit, this model would likely indirectly
provide support to primary care providers (PCPs). It
would reward PCPs to the extent that attribution to the
ACO is based on primary care evaluation and management
claims, the extent that better primary care leads to savings
in Medicare spending, and the extent that ACOs pass on
rewards to primary care clinicians.




MACRA and its implementation has created a complex
system that will not identify or appropriately reward high-
and low-value clinicians, requires a massive reporting
effort, and sends conflicting signals as to which models
clinicians should move to. The Commission is concerned
by the direction the program is taking in its first year and,
although it is always difficult mid-implementation to judge
what sort of program will eventually result, there appear to
be basic aspects of the program that will make it difficult
for it to succeed in later years. Therefore, although the
Commission has not made any recommendations, we have
introduced in this chapter three possible options to further
policy discussions.

First, an alternative design could eliminate reporting
burden and create incentives for clinicians to move to
high-value models. MIPS as now designed will place a
heavy burden on providers and CMS, but it is unlikely to
identify high-value clinician performance. One potential
redesign would reorient MIPS toward assessing the

performance of groups of clinicians on population-based
outcome measures.

Second, a modification of the 5 percent A—APM incentive
payment could simplify the system and increase equity by
applying the 5 percent A-APM incentive payment only to
clinicians’ revenue through the A-APM.

Third, to address the relative attractiveness of MIPS versus
A—APMs, the MIPS exceptional performance bonus

fund could be used to finance support for A—APMs. One
way to do so would be to establish a two-sided-risk ACO
model that contains an asymmetric risk corridor, allowing
the upside to be greater than the downside risk. Further,
the downside risk could be limited to a share of clinician
revenue through the ACO. This approach would give
clinician groups a path to two-sided risk that they might
find attractive.

These options are meant to inform further policy
discussions and to start to address the inherent difficulties
in assessing clinician performance and the challenges of
moving clinicians toward reformed payment and delivery
systems. H
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Endnotes

1

For clarity, we use the terms CMS created and uses in the
final rule: for example, A—~APM instead of eligible alternative
payment model, the term used in the statute.

Other policies in statute may affect the fee schedule payment
update in any given year. For example, CMS did not achieve a
required level of savings resulting from identifying misvalued
codes, and so the effective update in 2016 was less than 0.5
percent.

The statute and regulation define the clinicians receiving the 5
percent incentive payment as “qualifying APM participants.”

If the mean or median MIPS score is 50 points and
performance scores are equally distributed, then all clinicians
with a score at or above 67.5 points will receive a MIPS
exceptional performance bonus, and the MIPS exceptional
performance bonus will increase linearly from 67.5 points to
the maximum performance score.

In the first year, the weighting is 60 percent quality, 15 percent
CPIA, 25 percent ACI, and O percent cost. By 2021, the
weighting is 30 percent quality, 15 percent CPIA, 25 percent
ACI, and 30 percent cost. Applicable is defined as measures
relevant to a particular MIPS-eligible clinician’s services or
care rendered. CMS has identified 26 specialty measure sets
(e.g., cardiology, allergy/immunology, internal medicine) to
help clinicians identify applicable measures. Clinicians can
receive bonus points for reporting “high-priority” outcomes,
patient experience, efficiency measures, or patient safety
measures. Clinicians also have the option to report more than
six measures and have CMS choose the six that give the best
result.

The present methods of MIPS reporting are administrative
claims, claims, Consumer Assessment of Healthcare Providers
and Systems® for MIPS, CMS web interface, EHRs, registry,
or Qualified Clinical Data Registry.

CMS calculates the performance of all other clinicians

who reported the same measure using the same reporting
mechanism (e.g., all clinicians that reported a bariatric
screening measure using a registry). In its final rule for the
2019 payment year., CMS described various proposals for
dealing with topped-out measures and may propose changes
to the scoring for topped-out measures in the 2020 rule (that
correspond to 2018 quality measure reporting).

This scaling effect could occur, for example, because CMS
will set the benchmark prospectively. Actual performance may
vary.
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This estimate assumes that the number of clinicians (and their
associated Medicare revenue) is evenly distributed above

and below the MIPS exceptional performance threshold and
that the MIPS exceptional performance threshold is set at 25
percent above the median of performance scores.

Some large group practices may have enough clinicians for
reliably assessing population-based measures.

Assessing patient experience of care by surveying patients
directly could give a truer picture of clinical practice
improvement, such as greater continuity, after-hours access
to needed services, and whether clinicians help facilitate
transitions across providers and settings. Currently, the CPIA
category in MIPS requires only that the clinician attest that
they adopted these processes, even though the processes may
not translate into meaningful changes for patients.

In theory, on the one hand, clinician practices may be well
positioned to achieve savings under an A-APM model
because in most cases they do not lose their own FFS revenue
if they reduce services such as emergency department visits,
inpatient admissions, and post-acute care use. Hence, their
incentive to reduce such services may be greater than an
A—APM with hospitals as participants. On the other hand,

a system that includes hospitals as well as clinicians may
control a broader span of services and be better able to
coordinate care.

For entities that include hospitals as well as clinicians (i.e., the
more services provided through the entity), the benchmark-
based and revenue-based standards might start to converge
because the revenue for the entities would include more of the
benchmark.

We use 1,000 attributed beneficiaries for ease of illustration
only. Medicare Shared Savings Program ACOs for example,
must have over 5,000 attributed beneficiaries.

These are the minimum standards. Individual models can have
higher standards.

For entities that have both clinicians and hospitals as
participants, the revenue-based and benchmark-based
standards would start to converge as the entity’s revenue
through the A~-APM accounted for a larger share of the
benchmark.

Policymakers would have to decide on the magnitude of
the loss limit. Although 8 percent is the current standard
for more than nominal risk, individual models have higher
limits. CMS is considering raising the minimum in future
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years. The 8 percent revenue standard is in effect for the
2017 and 2018 qualified practitioner (QP) performance
periods. (The 2017 QP performance period will be used

to determine which clinicians are QPs for 2019.) It is not
defined for 2019 and after, but two possibilities are offered:
15 percent of revenue or 10 percent of revenue so long as
risk is at least equal to 1.5 percent of benchmark.

Those principles are discussed in our June 2016 report to the
Congress. They include making incentive payments only if the
A—-APM entity were successful in controlling cost, improving
quality, or both; holding an A—APM entity at risk for total

Part A and Part B spending; holding the entity responsible for
a beneficiary population sufficiently large to detect changes

in spending or quality; giving the entity the ability to share
savings with beneficiaries; and having CMS give the entity

19
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regulatory relief. As discussed in our comment letter on
MACRA implementation, some of the proposed A—APMs
(e.g., two-sided-risk ESRD (end-stage renal disease) Seamless
Care Organizations) are consistent with those principles

and others (e.g., Comprehensive Primary Care Plus) are not
(Medicare Payment Advisory Commission 2016a, Medicare
Payment Advisory Commission 2016b).

We discuss two-sided-risk ACOs because they (and models
like them) are the A—APMs that most closely align with the
Commission’s principles for A—~APMs.

It should be noted that the practice would likely have
Medicare FFS revenue outside the ACO that would not be at
risk, thus the amount at risk would be a smaller share than
20 percent of the practice’s total FFS revenue.
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Chapter summary

Under the Open Payments program, drug and device manufacturers and group
purchasing organizations (GPOs) report information to CMS about payments
to physicians and teaching hospitals. Payments to each type of provider are
reported separately. This program has shed significant light on industry ties to

these providers that were previously obscured.

The Open Payments database contains information on financial interactions
worth about $7.3 billion in 2015. Payments for research accounted for just over
half of the total; general payments (e.g., royalties and speaking fees) accounted
for 35 percent; and physician ownership or investment interests accounted for
11 percent. The data include payments from 1,455 companies to about 618,000
physicians and 1,111 teaching hospitals. Physicians accounted for just over

80 percent of the payments and other transfers of value (about $6.0 billion);
teaching hospitals accounted for almost 20 percent (about $1.3 billion). The
category of physicians included about 502,000 medical doctors and osteopaths

and almost 116,000 dentists, optometrists, podiatrists, and chiropractors.

The distribution of general payments to physicians was highly skewed.
The top 5 percent of physicians accounted for 86 percent of the dollars;
each of these physicians received about $56,000 in payments, on average.
Likewise, the distribution of general payments to teaching hospitals was

highly concentrated: 51 percent of the value of these payments ($307 million)
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went to a single hospital (City of Hope National Medical Center), and almost all
of the payments to this hospital were royalty or license payments from a single

manufacturer.

Royalty or license payments to physicians (payments for the right to use patents,
copyrights, and other intellectual property) totaled $527 million—the highest
share of general payments to physicians in 2015 (26 percent). Royalty or license
payments also had the highest average amount per physician: about $233,000
(median of $32,363). A comparatively small number of physicians—about
2,300— received one of these payments. Compensation for services other than
consulting (e.g., promotional speaking fees) amounted to $509 million (25 percent
of general payments to physicians) and went to about 31,000 physicians. The data
reveal the prevalence of industry-provided meals to physicians (about 589,000
physicians received food and beverage), even though food and beverage accounted

for only 12 percent of the total value of general payments to physicians.

The physician specialty with the highest amount of general payments was internal
medicine, which accounted for $420 million (21 percent of the value of general
payments received by physicians). Orthopedic surgery accounted for $410 million,
or 21 percent of the value of general payments to physicians. The average payment
received by orthopedic surgeons was relatively high: $19,257, with a median of
$418. The large difference between the mean and median values indicates that the
distribution is skewed toward physicians who received high payments. Royalty or
license payments accounted for 71 percent of payments to orthopedic surgeons
($293 million), which indicates the close collaboration between orthopedic

surgeons and manufacturers in product development.

We also examined the distribution of payments by the type of company that made
the payment. Device manufacturers accounted for 48 percent of general payments to
physicians, and drug manufacturers accounted for 46 percent. Device manufacturers
accounted for the majority (84 percent) of the value of physician ownership or

investment interests, while drug manufacturers accounted for only 8 percent.

Although the Open Payments program has increased the transparency of financial
interactions between manufacturers and physicians and teaching hospitals,

it should be expanded to include additional providers and organizations that

have relationships with manufacturers, consistent with the Commission’s prior
recommendation. In 2009, the Commission recommended that financial ties
between manufacturers and a broad range of providers and other entities (e.g.,
physicians and other prescribers, pharmacy benefit managers, hospitals, medical

schools, organizations that sponsor continuing medical education, patient
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organizations, and professional organizations) should be publicly reported. We are
especially concerned that manufacturers have financial relationships with many
advanced practice registered nurses, physician assistants, and patient organizations,
but these relationships are not reported. In addition, the Secretary should make
information reported by manufacturers on free drug samples available to oversight
agencies, researchers, payers, and health plans. Finally, CMS should require
companies to report whether they are a GPO or manufacturer, what type of products
they make, whether they are a physician-owned distributor, and the portion of a

research payment that is related to physician compensation. B

MEdpAC Report to the Congress: Medicare and the Health Care Delivery System | June 2017 181






Many physicians have financial relationships with drug
and device manufacturers, including research contracts,
consulting arrangements, investment interests, meals,
and travel. Many of these financial ties have led to
technological innovations and improved patient care.
Physicians play an important role in the development

of new drugs and devices by overseeing clinical trials,
inventing new products, and providing expert advice to
manufacturers (Campbell 2007). However, some of these
relationships may also create conflicts between physicians’
obligations to act in the best interest of their patients and
the commercial interests of manufacturers.

Studies have shown that physicians’ financial interactions
with drug makers are associated with greater willingness
to prescribe newer, more expensive drugs (Watkins et al.
2003, Wazana 2000). A recent article found that physicians
in Massachusetts who received industry payments
prescribed brand-name statins to Medicare beneficiaries at
a higher rate than physicians who did not receive payments
(Yeh et al. 2016). Another study found that physicians

who received meals related to the promotion of specific
brand-name medications had a higher rate of prescribing
those medications to Medicare beneficiaries (DeJong et

al. 2016). This study used data from the Open Payments
program on industry-sponsored meals (described below).

Organizations that represent drug and device
manufacturers, physicians, and academic medical centers
have developed voluntary codes of conduct to manage
interactions between manufacturers and physicians, but
compliance is not systematically monitored or enforced
by these organizations (see text box, pp. 184—187). In
addition, many individual health systems and academic
medical centers have adopted stringent rules for
interactions with the drug and device industry.

Creating more transparency around physician—industry
financial ties should help payers, researchers, and the
general public better understand the scope and nature of
these relationships and how they affect practice patterns
and health care spending. Although disclosure alone
does not eliminate conflicts of interest, public reporting
can help the media, researchers, and regulatory agencies
identify potential conflicts. For example, academic
medical centers could check whether physicians who
oversee research grants have financial interests in a
manufacturer that could be affected by the research

findings. Disclosure could also motivate physicians to
avoid conflicts of interest (Sah and Loewenstein 2014).

In 2009, the Commission and the Institute of Medicine
recommended that the Congress require drug and device
manufacturers to publicly report their financial relationships
with a variety of health care providers and organizations
(see text box, p. 188, for Commission recommendations)
(Institute of Medicine 2009, Medicare Payment Advisory
Commission 2009). The Congress created a public reporting
system in Section 6002 of the Patient Protection and
Affordable Care Act of 2010. This system—Iater known

as Open Payments—requires manufacturers and group
purchasing organizations (GPOs) to submit information

to CMS about certain payments and other financial
relationships with physicians and teaching hospitals
(Centers for Medicare & Medicaid Services 2016a). The
database includes information on fees for promotional
speeches, royalties, consulting fees, research grants, and
other interactions and can be searched or downloaded from
a public website. CMS has collected and released data from
the last five months of 2013, all of 2014, and all of 2015.
For this chapter, we analyzed data from 2015. We previously
described data from 2014 in online Appendix 4-A to the
March 2016 report to the Congress, available at http://www.
medpac.gov (Medicare Payment Advisory Commission
2016). In addition, several journal articles have analyzed
payments from the last five months of 2013 or from 2014
(Agrawal and Brown 2016, Fleischman et al. 2016, Marshall
et al. 2016, Tierney et al. 2016).

Under the Open Payments program, manufacturers

of drugs, devices, biologics, and supplies are required

to annually report to CMS information about certain
payments and other transfers of value to physicians and
teaching hospitals. In addition, manufacturers and GPOs
are required to report ownership or investment interests
that physicians or their immediate family members have
in their companies. GPOs must also report payments
and transfers of value to physicians who have an
ownership or investment interest. GPOs are companies
that purchase, arrange for, or negotiate the purchase of
medical products—namely drugs, devices, biologics, and
supplies—for a group of individuals or entities such as
hospitals. The data reporting period for 2013 covered the
last five months of the year, but the reporting period for
2014, 2015, and future years is the entire calendar year.
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Industry and provider guidelines to manage financial relationships between

manufacturers and providers

rganizations that represent manufacturers (e.g.,
Othe Pharmaceutical Research and Manufacturers

of America (PhRMA) and Advanced Medical
Technology Association) and providers (e.g., the
American Medical Association, Association of American
Medical Colleges, American College of Physicians, and
American Academy of Orthopaedic Surgeons) have
developed voluntary guidelines for interactions between
manufacturers and providers. These codes of conduct
set boundaries in areas such as the provision of meals
and gifts to physicians, consulting arrangements, support
of medical education, and sales presentations. These
guidelines are described in Table 6-1 (p. 185) and Table
6-2 (pp. 186-187). The organizations that produce these
codes do not systematically monitor or enforce members
compliance with them. Instead, compliance is voluntary
and self-monitored by companies. For example, PhRMA
refers reports of potential breaches in conduct to
individual companies for investigation. Manufacturers
and providers are required to comply with the federal
anti-kickback statute, which prohibits companies from
making payments to induce or reward the ordering or
referral of items or services reimbursed by federal health
programs such as Medicare. The Office of Inspector
General has issued guidance to help drug manufacturers
identify practices that may lead to violations of this
statute (Office of Inspector General 2003).

’

In addition to guidelines issued by provider associations,
individual hospitals, health systems, and academic
medical centers (AMCs) have adopted their own rules
on physician—industry relationships. The American
Medical Student Association (AMSA) and the Institute
on Medicine as a Profession (IMAP) rank AMCs on

the stringency of their conflict of interest policies,
which has spurred the development of these guidelines.
AMSA grades AMCs on the rigor of their policies, with
“A” being the highest grade and “C” being the lowest.
According to AMSA, medical schools have been creating

stricter policies in recent years, but the majority of
schools still receive a rating of “B” (Carlat et al. 2016).
Similarly, IMAP reported that several medical schools
adopted more stringent policies regarding potential
conflicts of interests between 2008 and 2011, but many
remained in the middle (Chimonas et al. 2013). IMAP
also found a positive correlation between the amount
of funding received by the AMC from the National
Institutes of Health and the stringency of the policy
(i.e., more funding was associated with more stringent
policies).

As an example, Harvard University’s School of Medicine
developed a policy that received an A rating from AMSA
in 2014 (Harvard Medical School 2016). This policy
prohibits faculty members from receiving gifts, meals, or
travel from manufacturers. In addition, faculty members
who participate in research on a specific company’s
technology may receive no more than $25,000 annually
from that company in consulting fees or other income.

Many hospitals and health systems have also impose