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SUMMARY  

Coming Home®: Affordable Assisted Living (Coming Home) was a 13-year, $13-million 

national program created in 1992 by the Robert Wood Johnson Foundation (RWJF) and 

NCB Capital Impact (formerly NCB Development Corporation) to develop affordable 

assisted living models, with a focus on smaller and rural communities and low-income 

seniors. 

Affordable assisted living typically refers to licensed residential projects that provide 

apartment-style housing together with supportive services (e.g., help with personal care, 

meals, housekeeping and medication management) to older residents, at least 25 percent 

of whom are financially eligible for state Medicaid programs. 

Key Results  

Coming Home demonstrated that assisted living can be created as a viable alternative to 

institutional long-term care for people with incomes as low as the federal SSI payment. 

Although there are regulatory and financial obstacles, these can be overcome through 

partnerships and joint programs among relevant state agencies and project sponsors. 

As of September 2008, Coming Home, managed by NCB Capital Impact's NCB 

Development Services (NCBDS), had resulted in a total of 50 completed projects 

comprised of 1909 units of affordable assisted living located in 13 states: 

ǒ The 50 completed affordable assisted-living facilities have ranged from 5 to 110 units 

and are located in: 

ð Alaska (five facilities; 46 units) 

ð Arkansas (four facilities; 176 units) 

ð California (two facilities; 84 units) 

ð Colorado (one facility; 40 units) 

ð Florida (five facilities; 329 units) 

ð Illinois (five facilities; 210 units) 
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ð Iowa (five facilities; 132 units) 

ð Maine (three facilities; 108 units) 

ð Massachusetts (two facilities; 137 units) 

ð Oregon (one facility; 50 units) 

ð Vermont (five facilities; 209 units) 

ð Washington (six facilities; 216 units) 

ð Wisconsin (six facilities; 172 units).1 

ǒ In October 2008, staff at NCB Capital Impact indicated that five of 40 additional 

demonstration projects underway were likely to be built, adding 235 additional units 

of affordable assisted living. 

The National Program Office  

NCB Capital Impact, the national program office for Coming Home is a national 

nonprofit organization that fosters community development by providing technical 

assistance, pre-development financing and permanent debt to nonprofit community-based 

organizations nationwide. 

NCB Capital Impact changed its name from NCB Development Corporation in 2006. 

This report covers a period from 1992 through the program's end in 2007. For simplicity, 

this report refers to the organization by its new name, NCB Capital Impact, throughout. 

Funding  

In October 1992, the RWJF Board of Trustees granted $6,531,516 to NCB Development 

Corporation for a six-year period. In July 1999, the Board granted $6,499,913 for a five-

year period to advance the development of rural affordable assisted living by helping 

states create a supportive policy environment, demonstrate the viability of financing for 

the facilities, and build partnerships between state agencies and nonprofit service 

providers. 

THE PROBLEM  

Older Adults in Rural America  

America's rural communities contain the nation's highest concentrations of older people. 

In 1992, older adults made up about 15 percent of the rural population, compared to 12 

                                                 
1 As of February 2013, 18 affordable assisted living facilities were operational in Wisconsin. 
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percent in urban areas, and in many rural communities, as many as 25 percent of the 

residents were older adults. 

Given the aging of the U.S. population and the migration of young people out of rural 

communities, the concentration of older residents in rural areas was expected to intensify 

between 1992 and 2002. 

Older adults with chronic disabilities need health care, personal care and social services 

that rural communities are often unable to provide in sufficient quantity or duration, 

especially for low-income seniors. 

Affordable assisted-living housing arrangements offer a nursing home alternative when 

older adults require more assistance than they can obtain in their home. In 1992, 

affordable assisted living was almost nonexistent in rural areas of the United States. As a 

consequence, many rural older adults were forced to leave their home communities or 

were prematurely institutionalized in nursing homes in order to receive needed services. 

Assisted Living  

In many urban and suburban communities, integrated systems of care have been 

developed linking health and social services for the frail elderly, including assisted-living 

residences. Assisted living is residential care that combines rental apartment living with 

supportive services to aid with the activities of daily living. 

These services may include personal care, housekeeping, linen service, meals, medication 

management and 24-hour oversight. Health care services may be available through staff 

employed by the residence or through an arrangement with contracted providers. 

Definitions of assisted living vary from state to state due to specific regulations covering 

eligibility and service inclusion. 

Monthly fees in assisted-living residences can range from $1,800 to $5,000, putting 

assisted living out of the reach of seniors with annual incomes below $25,000. Of the 

10.2 million households of people 75 years old and older, 65 percent have incomes under 

$25,000 a year, and cannot afford assisted living. 

In order to make assisted living affordable for people with low incomes, Medicaid funds 

must be made available to affordable assisted-living facilities. Medicaid is a state and 

federal health benefit program for the poor who are aged, blind or disabled, or members 

of families with dependent children. 

Each state sets its own income eligibility standards for its Medicaid program within 

federal parameters as well as the mix of services and products that are reimbursed under 

this program. It is the primary funder of long-term care services for low-income seniors; 

the majority of Medicaid funds are used to pay for care in skilled nursing facilities. 
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Over the past 20 years, many state-based Medicaid programs, in partnership with the 

federal government, have begun to direct a portion of Medicaid appropriations to various 

demonstration programs that support frail seniors in their own homes and apartments. In 

so doing, they seek to delay or prevent early or inappropriate nursing home placement. 

Some states, such as Colorado, Oregon and Washington, have had years of experience 

using Medicaid funding in assisted living and have a number of facilities in operation. 

Other states, such as Illinois, are moving quickly to develop assisted-living facilities. 

Many other states have only begun to think through their approach to providing 

reimbursement for this level of care. 

In order to use Medicaid funds to support care outside of skilled nursing facilities, states 

must first apply for and receive approval from the Centers for Medicare & Medicaid 

Services (CMS) for a Medicaid waiver. 

Once CMS has approved the waiver, the state agency that oversees programs for the 

elderly and the state Medicaid program must develop a set of regulations that identifies 

the types of supportive services that will be eligible for reimbursement, as well as the 

level of reimbursement. Often these regulations will require approval by the state 

legislature before they can take effect. 

When considering alternatives to skilled nursing care, states typically will evaluate three 

different models for supportive services: 

ǒ Board and care institutions (commonly referred to as personal care facilities), which 

provide single-room occupancy and a very minimal set of services, primarily dietary. 

ǒ Assisted-living housing, which combines rental housing with a range of supportive 

services that are provided on site, and are calibrated to each resident's level of need 

for assistance with activities of daily living at any given time. 

ǒ A service model that coordinates supportive services from various agencies into the 

private home or apartment of the elderly individual, but does not include housing 

development. 

Barriers to Expansion  

Three barriers inhibit the expansion of affordable assisted living for the rural frail elderly: 

ǒ Lack of technical expertise about how to successfully develop and manage these 

facilities. 

ǒ Lack of access to low-cost capital that can bring the housing component into a price 

range that is affordable to low-income elderly. 
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ǒ Lack of experience with integrating various levels of assisted living into the services 

that are reimbursed by the Medicaid program; only a few states have begun this 

process. 

CONTEXT  

Improving the quality of care and support for people with chronic health conditions has 

been a long-standing goal of RWJF. One of the strategies to achieve that goal is to 

increase the capacity of communities to meet the supportive care needs of chronically ill 

people. 

Since the 1980s, RWJF has funded projects and programs to provide supportive care to 

people with chronic health conditions and dementia and to develop affordable models of 

assisted living. 

In 1983, RWJF funded the Interfaith Volunteer Caregivers Program to provide volunteer 

caregiving to people of all ages with chronic health conditions. Building on this work, in 

1993, RWJF established the national program Faith in Action® (see the Program Results 

Report), which funds local faith groups who volunteer to care for their neighbors who 

have long-term health needs. 

In 1987, RWJF created the national program Dementia Care and Respite Services 

Program, the first national adult day services demonstration program. Building on this 

work, in 1992, RWJF funded the national program Partners in Caregiving: The Dementia 

Services Program to determine whether the lessons from the demonstration program 

could be applied to a new groups of sites. See the Program Results Report. 

RWJF has also supported efforts to combine health and housing for people with chronic 

health conditions. In partnership with the Pew Charitable Trusts, and the Ford 

Foundation, RWJF underwrote the establishment of the Corporation for Supportive 

Housing to promote the development of special needs housing for people with chronic 

health conditions (see Program Results Report on ID#s 018047 and 019309). 

RWJF's continued support for the Corporation for Supportive Housing has culminated in 

a national effort to significantly reduce chronic homelessness in major urban areas over 

the next decade. The corporation has developed the Health and Housing Integrated 

Service Network (HHISN) model, which is permanent housing that integrates the 

financing and organization of health and social services to provide more effective 

treatment and support for chronically ill and chronically homeless persons (ID#s 043050 

and 051162). See the Special Report, "More than a Place to Live." 

RWJF and Pew also each provided about $1 million in funding to the Child Welfare 

League of America, which worked with public housing authorities and tenant 

http://www.rwjf.org/en/research-publications/find-rwjf-research/2009/05/faith-in-action.html
http://www.rwjf.org/en/research-publications/find-rwjf-research/2009/05/faith-in-action.html
http://www.rwjf.org/en/research-publications/find-rwjf-research/2009/09/partners-in-caregiving.html
http://www.rwjf.org/en/research-publications/find-rwjf-research/2007/01/an-initiative-promotes-supportive-housing-for-the-most-vulnerabl.html
http://www.rwjf.org/en/research-publications/find-rwjf-research/2006/03/more-than-a-place-to-live.html
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organizations to improve and add health and social services to public housing to better 

assist residents (see Program Results Report on ID#s 024750 and 028565). 

PROGRAM DESIGN  

Before Coming Home, RWJF had funded two assisted-living projects in rural North 

Carolina (ID# 000015) and a planning grant to NCB Capital Impact to assess the 

feasibility of establishing a program such as Coming Home and planning site selection 

criteria, funding sources, and program marketing (ID# 019575). 

The assisted-living projects were located Roanoke-Amaranth and Scotland Neck, N.C. 

ǒ In Roanoke-Amaranth (ID# 008495), the project, sponsored by the local primary 

health center, included the development of a continuum of care that ranged from 

market-rate independent-living units to a skilled nursing facility. 

ǒ In Scotland Neck (ID# 000015), the acute care hospital was converted to a facility 

that provided a continuum of care. 

ǒ In both cases, the sponsoring facilities worked closely with the state office of rural 

health, which expanded services to include the provision of long-term care through 

affiliation with an existing health care provider. 

While these projects demonstrated the potential for the successful development of a 

continuum of chronic care in an underserved rural area, both experienced significant 

delays due to a lack of pre-development working capital and problems accessing 

adequate capital financing. 

Following a review of those projects and the problems they encountered, RWJF made a 

planning grant to NCB Capital Impact (ID# 019575) to identify the criteria that could be 

used to select a limited number of rural sites that could develop model programs of 

affordable assisted living. 

NCB Capital Impact analyzed possible sources of funding for potential projects and 

developed technical assistance to help sites design their projects and apply for financing. 

In addition, they put together an approach to market this program to state offices of rural 

health and other rural organizations, which, in turn, would help to identify potential sites 

for building assisted-living facilities. 

THE PROGRAM  

National Program Office  

The Coming Home national program office was housed at NCB Capital Impact in 

Washington (formerly in Oakland, Calif.). NCB Capital Impact, a tax-exempt, 501(c)3 

http://www.rwjf.org/en/research-publications/find-rwjf-research/2003/12/project-improves-public-health-in-public-housing.html
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nonprofit corporation, is a community development bank organized in 1982 under the 

laws of the District of Columbia pursuant to a congressional charter. 

Its primary mission is to provide solutions that empower underserved communities to 

address the problems poverty creates in America. NCB Capital Impact fills gaps where 

products and services do not exist, often dealing with higher credit risk, to create new 

customer segments. 

It does so through a unique combination of financial and development services, and 

technical assistance. It acts as a catalyst seeking to change the systems for delivering 

affordable housing and essential community services to the nation's low-income and 

underserved communities. 

NCB Capital Impact is affiliated with the National Cooperative Bank, which provides 

financial and technical assistance to eligible community development corporations and 

cooperative enterprises nationwide. 

It was established by Congress in 1978 and was reconstituted as a cooperatively owned 

financial institution in 1981. A cooperative bank is owned by its borrowers, and the 

borrowers receive dividends based on the profits generated by the bank's businesses. 

Since its inception, NCB Capital Impact has worked to develop 30,000 units of 

affordable housing, 10,000 jobs for low-income individuals, 43,352 school seats, 3,100 

affordable assisted-living units for senior citizens and persons with disabilities, and 2 

million square feet of community health center space serving 150,000 patients annually. 

Under the auspices of NCB Capital Impact, the Coming Home national program office 

created a new company in 1997 called NCB Development Services (NCBDS). NCBDS is 

a limited liability company created to separate certain technical-assistance functions from 

lending activities. It is also a private nonprofit 501(c)3 company. 

The primary mission of NCBDS is to foster community development, providing technical 

assistance and pre-development financing to the same kinds of qualified groups as are 

served by NCB Capital Impact. 

National Program Office Staff  

ǒ Robert Jenkens served as the program director and was the deputy director from 2000 

to 2005. 

ǒ David Nolan served as the program director from its inception until 2005. 

ǒ John Rimbach served as deputy director from inception until 1998. 

ǒ Candace Baldwin and Andrew Weaver also worked on the program. 
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The staff provided technical assistance and development assistance to nonprofit sponsors 

of affordable assisted living, including a pre-development revolving loan fund set up by 

RWJF, and consultation on development and operating issues. The national program 

office also built partnerships between facility sponsors, developers, financing agencies 

and program operators. 

Staff worked closely with business analysts and loan officers at NCB Capital Impact on 

the analysis of each development project. The chief executive officer of NCB Capital 

Impact also worked with the national program office staff as they defined the long-term 

business plan for NCBDS, the actual development entity. 

In addition to providing funds for the development of model assisted-living facilities that 

could be replicated, RWJF was also interested in building the long-term capacity of NCB 

Capital Impact and NCBDS. 

Thus, one objective of NCB Capital Impact and NCBDS under Coming Home was to 

develop a permanent line of business that would continue to provide technical assistance 

and financing to affordable assisted-living projects after the program ended. 

Planning and Development Work  

The Coming Home staff was most active in the feasibility study process that was 

undertaken to determine if there was demand for this type of affordable housing, and if 

the type of available capital financing programs and state Medicaid reimbursement 

systems could support affordable units. 

During this stage, in addition to working with state agencies responsible for Medicaid and 

for housing finance, the Coming Home staff worked with an affordable assisted living 

sponsor for each potential location to identify sources of funds that could be used to 

cover the project's pre-development costs (e.g., site acquisition, feasibility studies and 

engineering studies) incurred early in the project. 

A sponsor is typically a nonprofit organization that has had some experience with 

housing development and is interested in developing facilities for the elderly that 

combine affordable housing and supportive services. Some sponsors are active in a 

number of states-for example, a multistate health care system with a housing subsidiary. 

A background in health care was not essential, but most sponsors have had experience in 

managing the delivery of health care, particularly health services provided to the elderly. 

Sponsors included organizations such as: 

ǒ Nursing homes 

ǒ Regional hospital systems that also develop housing 
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ǒ Retirement facilities 

It was also important that the sponsors had access to their own internal sources of capital 

to cover some of the up-front pre-development costs and, in some cases, access to longer-

term financing in the event public sources of long-term financing (e.g., state housing 

programs) were not available. 

For the supportive services component of affordable assisted living, the Coming Home 

staff worked with potential sponsors of assisted-living facilities and state Medicaid 

agencies to make sure that the appropriate waiver approvals were obtained from the 

Centers for Medicare & Medicaid Services (CMS) and that the design of the supportive 

services would work within the state's regulatory requirements. 

For the housing component of affordable assisted living, the Coming Home staff worked 

with potential sponsors of assisted-living facilities and state housing finance agencies to 

identify federal, state and local affordable housing grant and loan programs that could be 

potential sources of permanent financing for these facilities. 

State housing programs have had a long history of combining federal, state and local 

affordable housing appropriations and creating below-market financing for a range of 

affordable housing facilities. However, staff at these housing programs often does not 

understand the link between bricks and mortar and supportive services. 

They are familiar with single- and multi-family housing developments, and even with 

housing for the elderly, but they are not familiar with underwriting the financing for a 

facility that would in part be supported through Medicaid revenues. 

Coming Home staff facilitated communication between the entities responsible for 

regulatory oversight of the supportive services component and the agencies responsible 

for approving the housing financing. 

Along with providing access to pre-development capital and structuring both the 

construction and the permanent project financing, national program office staff offered 

guidance on project feasibility, development and planning; and the modeling of financing 

and operations assumptions. 

Additionally, they worked closely with state Medicaid agency representatives to obtain 

waivers from CMS and/or approvals for demonstration projects when these mechanisms 

were the most effective venues for obtaining Medicaid reimbursement for supportive 

services in the proposed affordable assisted-living facilities. 

National program office staff also provided referrals and access to consultants or 

development partners to facilitate a project or augment a project team. 
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Because of the highly variable nature of state and local conditions such as zoning, 

reimbursement and public financing programs, each potential site was reviewed closely, 

requiring substantial time in the field by national program office staff. 

Following the preliminary evaluation of a site, feasibility and marketing studies were 

undertaken by staff or consultants to determine the demand for chronic care services and 

the financial viability of the proposed assisted-living facility. The national program office 

remained "hands on" at all stages of project development. 

Projects reached a formal implementation stage when memorandums of understanding 

were signed by local project sponsors and NCB Capital Impact. Once a memorandum of 

understanding was signed, the projects moved through the stages of pre-development, 

construction and permanent financing. 

In the Roanoke-Amaranth and Scotland Neck projects, access to capital, especially pre-

development capital, was the major impediment to timely completion of these projects. 

The availability of this capital through the RWJF-funded revolving loan fund allowed 

project sponsors to undertake a timely assessment of project feasibility, and, if the study 

was positive, proceed with funding numerous other "soft costs" associated with the pre-

development activities that lead to actual construction of the facility. 

Technical Assistance  

Key to the success of the development process and to producing affordable models of 

assisted living was the identification of long-term permanent capital resources which are 

usually a blend of federal, state and commercial financing programs. 

In addition to identifying the best commercial financing for the project, the Coming 

Home staff worked with sponsors to obtain public financing that allowed each affordable 

assisted-living facility to keep the rent portion of the monthly fees as low as possible. 

These financing programs are usually sponsored by state and/or federal programs that 

provide tax incentives and/or debt or equity financing at below-market or 

"concessionary" terms. Concessionary terms include: 

ǒ Below-market interest rates 

ǒ Grant and/or equity programs 

ǒ Loan forgiveness programs 

ǒ Longer amortization terms 

ǒ A more flexible financing package 
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This allowed the sponsor to lower the effective operating cost of the facility. Because 

these financing programs often have overlapping and sometimes conflicting criteria for 

determining funding eligibility, sponsors used the Coming Home staff's assistance to: 

ǒ Identify the mix of appropriate public programs to which they should apply for 

financial resources. 

ǒ Complete the process of applying for funds. 

ǒ Work with underwriters to understand how affordable assisted living fits the program 

and how it operates. 

ǒ Negotiate the terms of the funding commitment. 

Since sponsors were predominately service providers, not real estate developers, the 

national program office staff provided, among other things, the real estate development 

expertise sponsors lack. 

Since the development of each facility was often the first in a region and sometimes in a 

state, the national program office staff devoted a significant amount of time to recruiting 

and educating the sponsors, working with state authorities and obtaining the necessary 

financing. 

While the actual construction and leasing of units in the affordable assisted-living facility 

to elderly tenants could take 12 to 18 months, the development period (pre-construction) 

could easily extend to several years because of the time involved in undertaking the 

initial feasibility study, obtaining the financing and completing all the other pre-

development activities. 

In fact, while access to capital was initially thought to be the key barrier to timely 

development, Coming Home staff learned that a good deal of the time required to create 

projects was involved in resolving the challenges inherent in coordinating the myriad 

independent decisions and processes associated with working with multiple parties on 

both the housing development and supportive services sides. 

Coming Home staff spent most of their time "shepherding" these processes in each of the 

sites to make sure the sites stay on their respective timetables. 

In 1992, after completion of this planning stage, RWJF established Coming Home with a 

six-year grant commitment of approximately $6.5 million. A portion of these funds, $4.3 

million, provided the capitalization for the revolving loan fund for distribution to sites. 

The balance supported the staffing, technical assistance and project development 

activities of the national program office. 
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Coming Home worked with states to implement policy and program initiatives to expand 

the availability of high-quality, affordable assisted-living facilities, with a focus on 

smaller and rural communities and low-income seniors. 

Phase 1: Technical A ssi stance  

From 1992 to 1998 (Phase 1), Coming Home provided technical assistance and access to 

capital through the revolving loan fund (more information below) for rural communities 

to help them develop affordable assisted living and related community-based systems of 

chronic care. No direct grants were made by RWJF to individual sites. 

NCB Capital Impact focused on building relationships with states, sponsors and 

developers who were interested in building affordable assisted-living facilities. 

In most cases this required that the Coming Home staff worked closely with the state 

agencies responsible for services for the elderly and housing. Different agencies in each 

state oversee reimbursement of the supportive services component and the process of 

obtaining access to permanent financing for the housing component. Coming Home staff 

identified potential sponsors of the assisted-living housing in each of the states in which 

they were working. 

Phase 2: Technical Assistance  

From 1999 through 2007 (Phase 2), Coming Home's strategy shifted to helping states 

create a supportive policy and program environment for the creation of affordable 

assisted living, including: 

ǒ Financing, regulatory and Medicaid programs 

ǒ Building partnerships among state agencies, housing developers and nonprofit 

providers to formulate those policy and program solutions 

ǒ Continuing to provide technical assistance to affordable assisted living demonstration 

projects 

The program included three integrated components: 

ǒ Grants to state government to encourage expansion or implementation of regulatory, 

reimbursement and financing environments that would facilitate demonstrations of 

affordable assisted living. States were expected to provide cash or in-kind support. 

ǒ The revolving loan fund for feasibility assessment and pre-development capital to 

nonprofit sponsors of affordable housing, to encourage providers to focus 

development efforts on low-income seniors. 

ǒ Technical assistance in all phases of planning and implementation, including policy 

analysis, financial analysis and facilitating communication among stakeholders. 
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ð An example of technical assistance related to policy analysis was working with 

Medicaid to adapt a state's home and community-based services waiver for 

assisted living and helping to coordinate housing and service regulations. 

ð Financial analysis covered areas such as working with nonprofit social health care 

providers to access public and private funds for services and housing. 

ð The national program office facilitated communication among various 

stakeholders, from providers to state agencies to bankers, and provided 

information about emerging best practices in affordable assisted living. 

In Phase 2, RWJF also made 10 direct grants to sites as well as maintaining the revolving 

loan fund. Coming Home Phase 2 provides more information on these grants. 

The Revolving Loan Fund  

Through an $8-million revolving loan fund managed by Coming Home staff, RWJF 

funds, together with NCB Capital Impact matching funds, were made available directly 

through NCBDS in the form of grants and loans. 

A revolving loan fund is a pool of funds initially capitalized by some outside party, in 

this case by RWJF's grant. The funds are loaned to borrowers and generally repaid in a 

fairly short period of time. 

These funds can then be lent to another borrower. As a result, a fixed amount of funds is 

recycled within a short period of time. This can result in a large number of projects being 

undertaken. 

The key to this leverage is the borrower's ability to attract longer-term permanent 

financing that will "take-out" the shorter-term revolving loan funds and free them up to 

be available for other borrowers. 

Although originally intended for pre-development and permanent financing, the Coming 

Home program ended up lending the funds primarily for very early-stage expenses 

associated with undertaking feasibility and other planning studies for these assisted-living 

facilities. If the facility was built, the funds then were counted as part of the total 

construction cost of the assisted-living facility.  

These early-stage expenses are typically referred to as pre-development capital. Pre-

development capital is the most difficult capital to raise for a project because it is so high-

risk. Feasibility or planning efforts may be suspended after determining that a project 

may not meet operating or financing thresholds that have been established for feasibility. 

If this happens, there is no source of funds to repay the loan or no asset than can be sold 

to generate proceeds to repay the loan. Unlike a construction or a permanent loan that is 

secured by an asset, pre-development loans are not secured by any asset. 
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Once permanent financing is obtained for the facility, the pre-development capital is 

repaid to the revolving loan fund, and those repaid funds are available to cover new pre-

development costs for another project. 

Any loans that are not repaid-and there are a number of these loans when lending high-

risk pre-development capital-reduce the size of the revolving loan fund unless there is a 

separate loan-loss reserve that exists to cover such losses. In the case of Coming Home, 

the combination of interest earnings on idle loan funds early in the program, as well as 

nominal interest charges on outstanding loans, more than offset any loan fund losses. 

The revolving loan funds leveraged development of projects. Many of them would not 

have reached the stages of approval for construction and permanent financing had they 

not been able to access revolving loan funds to cover the costs of the pre-development 

work. In addition to access to pre-development capital, the Coming Home staff also 

accessed the revolving loan fund for other purposes, such as funds for site acquisition and 

construction loans. 

While these uses are not as common, they illustrate the need for a source of funds that 

can be drawn down for a wide range of purposes, to keep a project moving when more 

traditional sources may not be available or may be delayed for administrative reasons. 

Having this flexibility, and being able to respond to unanticipated delays or need for 

bridge financing until more permanent financing is available, is another important 

contribution of the revolving loan fund. 

COMING HOME  PHASE I (1992 TO 199 8)  

Site Selection  

Although the program funding was authorized in November 1992, the national program 

office did not begin to solicit proposals until March 1994 for a number of reasons. 

ǒ Initially there were differences of opinion between RWJF, NCB Capital Impact, and 

the consultants who worked on the original planning grant about both how the 

program should be structured and the role of the national program office. 

ǒ Also during this time, the individual who initially had been recruited to be the 

program director had to decline the position for personal reasons. 

ǒ The time it took to recruit staff and for those staff to work with RWJF and NCB 

Capital Impact to reach consensus on how the program would support the 

development of the model assisted-living facilities was longer than expected, 

resulting in further delay. 
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When the Coming Home program began in late 1992, NCB Capital Impact staff believed 

that they would eventually work with up to six sites that would become models of 

different types of local partnerships that could be replicated in other rural communities. 

The criteria that would be used to select these sites had been developed through the 

planning grant (ID# 019575). 

Upon selection, it had been thought that each site would each receive approximately 

$600,000 to $800,000 from the revolving loan fund that would go toward the total cost of 

developing a facility, with these funds used for any number of purposes ranging from 

pre-development expenses to "writing down" the costs of permanent financing. 

Eligibility Criteria  

In addition to setting up a direct funding mechanism, national program office staff 

identified three eligibility criteria for partnerships to develop affordable assisted-living 

facilities, with three different types of health care providers serving as the sponsor: (1) 

community health centers; (2) acute care hospitals; and (3) consortia of rural health, 

housing and social service providers. 

The eligibility criteria were named in the initial program materials that were disseminated 

to potential sponsors: 

ǒ A sponsor had to be community-based and demonstrate a relationship to the 

community it served either through its form of governance or through its policy-

setting apparatus. 

ǒ Project planning and development had to be facilitated through a community-based 

nonprofit organization whose directors represented the community served and were 

key participants in the development and operating structure-an eligibility criteria 

applied to any NCB Capital Impact customer. 

ǒ Project ownership had to be structured in such a way that any operating surpluses 

generated by the proposed project were put back into providing services to the 

community or went towards creating greater affordability in each project. 

In the call for proposals, priority was also given to sites that met the following criteria: 

ǒ Organizational capacity and leadership. The sponsor, in combination with 

members of the project team, had to possess the internal capacity and depth of 

management to undertake, develop and manage the proposed project. 

ǒ Demographic profile and need. The sponsor had to demonstrate justification of the 

demand for housing and long-term care services and a population base large enough 

to support the development of services and facilities in the community, demographic 

support for project location and size and evidence that operating revenue was 

obtainable within the existing market. 
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ǒ Cooperative venture. The sponsor/developer had to demonstrate a desire and ability 

to work cooperatively with local health care providers, housing and economic 

development organizations, and other community groups. 

ǒ State agency support. The sponsor had to present evidence of support and 

cooperation from the one or more state agencies responsible for facilitating the 

creation of affordable housing and promoting the availability of appropriate services 

for elderly persons in a residential setting, knowledge of regulatory requirements and 

financing/funding conditions, and ability to control compliance with them. 

ǒ Existing health care services. The sponsor had to be committed to integrating 

primary care services into the service continuum provided at the site. 

ǒ Financial viability.  The sponsor had to show evidence not only of a history of 

financial stability, and while it was not a requirement, it was additionally helpful if it 

could demonstrate that it had access to internal equity resources. 

ǒ Resource impact on the national program office. There had to be a positive answer 

to the question: Would the time and money necessary to be invested by the national 

program office produce a proportional value added? 

Program Evolution From Phase 1  to Phase 2  

Some of the original assumptionsðboth about the structure of Coming Home and about 

the financing of the affordable assisted-living projectsðchanged as the Coming Home 

staff gained experience developing various facilities in several rural areas and learned 

certain lessons. 

While Coming Home staff continued to use the final seven criteria listed in the previous 

section to evaluate whether NCB Capital Impact would become involved in the 

development of a facility in Phase 2, the initial three eligibility criteria did not turn out to 

be practical requirements or conditions: 

ǒ Although some of the facilities developed in Phase 2 did have a partnership with a 

local health care provider, this partnership model was not a requirement. 

ǒ All projects were part of a community-based planning process, but some of the 

developers were from outside the community. 

ǒ Although all developers turned out to be nonprofit organizations, that was no longer a 

requirement. 

ǒ Generating operating surpluses was dropped as a requirement. Planning efforts 

typically showed that these facilitiesðparticularly those that were entirely comprised 

of affordable unitsðwould, at the best, have only small surpluses. 
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Challenges Identified  

At the same time that some of the original assumptions about structure and financing 

were being revised, the Coming Home staff and the early project sponsors and developers 

identified four challenges that could result in roadblocks to successful completion of a 

Coming Home project: 

1. The lack of flexible funds available early in a project's conception made it 

difficult to undertake the feasibility and market studies. Once the project had been 

determined to be feasible, flexible funds were also required for the soft costs 

associated with getting the project into development: planning meetings, architectural 

and engineering plans, site acquisition, zoning issues, legal agreements between 

partners, etc. There was no source for these funds other than the internal resources of 

a developer or sponsor, or those of another entity that was willing to provide these 

early-stage high-risk funds with the knowledge that some projects would be 

discontinued and the funds might not be paid back. This was where RWJF's revolving 

loan fund proved to be invaluable. 

2. Even with adequate pre-development funds, an inexperienced developer or 

sponsor would have a difficult time shepherding all the participants in a project 

through the myriad decisions that had to be made from the pre-development 

stage through construction. National program office staff found that developers and 

sponsors could lack experience with everything from zoning to public financing 

programs; this could often be a significant barrier to completing a successful project. 

Identifying developers with experience in other kinds of housing development 

projects to come into a rural area and then charting the specific needs for technical 

assistance of a new sponsor were key responsibilities for the staff in the national 

program office. 

3. Developers and sponsors lacked expertise in the area of housing financing, 

particularly state and local housing financing loan and grant programs. The 

"affordability" of assisted-living facilities rests in part on the developer's or sponsor's 

ability to work with the state's housing agencies, and, in some cases, bond authorities, 

to educate these agencies on the nature of affordable assisted-living facilities and to 

craft an approach for including these projects in the allocations of various public 

financing programs. The below-market, concessionary financing terms associated 

with public financing can go a long way in reducing the monthly costs of the housing 

component of these facilities. 

4. Developers needed to work with state offices on aging to explore reimbursement 

options for the supportive-services component of assisted-living facilities. 

Tremendous variation existed among state Medicaid programs and many states had 

not established a mechanism of reimbursing for care other than that provided in a 

skilled nursing facility. In the absence of Medicaid coverage for services provided by 

assisted living, the national program office staff often partnered with the sponsor to 

educate policy-makers about the role of assisted-living facilities in the continuum of 



   

 

RWJF Program Results Report ï Coming Home®: Affordable Assisted Living 18 

care for the elderly. Then, they worked with policy-makers to determine the project's 

eligibility for state waiver or demonstration programs that redirected Medicaid 

reimbursement to new approaches to care. If a state reimbursed for some or all of the 

assisted-living services, it was critical that the developer or sponsor factor into their 

planning and operations assumptions the specific requirements of the regulations 

associated with that reimbursement process. It was not possible to target the very low-

income senior without Medicaid support on the service side. 

Changes to the Program for Phase 2  

As a result of identifying these four key challenges to the development of assisted-living 

facilities, the national program office staff made four changes to the structure of the 

Coming Home program for Phase 2: 

1. The relationship between the revolving loan fund and permanent financing. 

Originally, the revolving loan fund was to be the source of pre-development and 

permanent financing capital, estimated at $600,000 to $800,000 per site, for a small 

number of sites. Instead of using the fund to make large permanent financing loans as 

had been originally anticipated, the national program office used the revolving loan 

fund to provide enough funds to a project to leverage the permanent financing it 

needed. 

This took the form of feasibility and pre-development loans and, in some cases, 

flexible financing for other components of the project that might be required. 

Coming Home staff found that there were a fairly significant array of financing 

programs for low-income rental housing, housing for the elderly, nursing homes and 

other acute care facilities. Access to these sources of permanent facility financing was 

a function of a number of variables, including development track record, the specific 

type of housing that was being constructed, and the level of competition from other 

housing developers within a state or municipality. 

One of the key challenges for developers who were trying to access public financing 

for affordable assisted-living facilities was that there was no dedicated financing 

program on the state or federal level for such facilities as there were for other 

developmentsðfor example, state funding streams for low-income multi-family 

housing, federal funding streams for Section 202 elderly housing, or federal mortgage 

insurance programs for nursing homes or hospitals. 

As a result, the Coming Home projects had to compete for public financing with other 

more longstanding and familiar housing and health care facility projects. Already in 

short supply, the financing resources available from local, state and federal programs 

were even more difficult to access when the applicant had little or no history with a 

state funding agency. 

With their experience in other more traditional low-income housing financing 

programs, the Coming Home staff were able to extend their technical assistance 
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services beyond pre-development financing to permanent financing, working with 

developers to structure the best financing package that could be obtained for a project, 

often blending multiple sources of both public and private financing. 

The most typical of these packages included some combination of the following 

sources of funds: sponsor equity; low-income housing tax credits; HOME Investment 

Partnership Program; foundation grants; Community Development Block Grants; and 

tax-exempt bonds. Each is described below. 

ð Sponsor equity. Increasingly, the national program office looked for sponsors 

who were able to access their own internal funds for a portion of the permanent 

financing of the facility. An ability to lower the amount of debt financing 

translated into lower costs of operating the facility and greater affordability for 

seniors. 

ð Low-income housing tax credits. The most common source of equity financing 

in low-income housing production is federal low-income housing tax credits, 

which are allocated by each state to housing projects. These credits are packaged 

by the developer or sponsor and sold to corporations or financial intermediaries 

who purchase them to receive a stream of tax benefits. The corporation pays the 

sponsor/developer the present cash value of the stream of multi-year tax benefits; 

those funds typically cover 50 percent or more of a project's cost. 

Since its enactment in 1986 as part of section 42 of the Internal Revenue Code, 

this tax credit has played an increasingly significant role in the development of all 

types of rental housing in the United States. The federal program is managed at 

the state level, with each state's allocation of housing tax credits based on its 

population. 

The tax credits have almost exclusively been used to finance senior-independent 

rental and multi-family rental housing for low-income residents, as well as some 

single-room occupancy housing for the homeless. Typically, they have not been 

used for special-needs housing. In order to receive an allocation of tax credits, a 

developer of an affordable assisted-living facility needs to compete with other 

types of housing projects that have had a longer history of allocations from state 

agencies. 

Many of the Coming Home demonstration projects were allocated credits. There 

was no other form of financing, save an outright grant, that could have as 

significant an effect on decreasing the ongoing operating costs of a facility as the 

raising of equity funds through the sale of tax credits. 

ð HOME Investment Partnership Program. The HOME Program was 

established under the National Affordable Housing Act of 1990 and provides 

funding to eligible states, local governments, and eligible Community Housing 

Development Organizations for the purpose of developing affordable housing for 

persons of low and very low incomes. Many of these funds are designated for 
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projects in the form of grants, forgivable loans or low-interest loans, all of which 

lower the cost of permanent debt financing that must be undertaken for the 

balance of the project. 

ð Foundation grants. Most large national foundations do not provide support for 

capital projects. If they do make a capital grant, it is typically an exception to 

guidelines for a special project, such as a project located in the home city of the 

founders. However, there are a number of regional and local foundations that may 

entertain requests for a capital grant or program-related loans (loans made on 

concessionary terms for a charitable purpose) for a project located in the 

foundation's immediate region. 

ð Community Development Block Grants (CDBG). The U.S. Department of 

Housing and Urban Development (HUD) annually allocates funds for housing and 

economic development activities to urban and rural municipalities across the 

country. These funds are used for a variety of housing and economic development 

projects, and access to them by nonprofit and for-profit housing developers is 

very competitive. 

One way municipalities address the excess demand for these funds is to set a 

ceiling on the dollar amount of a CDBG grant per unit of housing and to require 

that the developer or sponsor demonstrate commitments from other sources, both 

public and private, to cover the balance of each unit's costs. 

CDBG funds have been used in conjunction with both tax credits and HOME 

funds to provide modest amounts of grant financing for affordable housing 

projects. In rural areas, CDBG funds are often tied to new job creation, not to the 

number of affordable units being built. Hence, these funds have not been a 

significant source of permanent financing for these facilities. 

ð Tax-exempt bonds. Prior to 1997, the federal government set a ceiling on the 

amount of debt that could be issued by a nonprofit organization through the 

vehicle of tax-exempt bonds. Acute care hospitals and multi-hospital health 

systems could easily reach this $150 million ceiling with one or several bond 

issues for facility renovations. 

Subsequent to 1997, the federal government did away with the ceiling, and 

nonprofit organizations that have the capacity to carry additional debt may issue 

bonds for more than $150 million. For affordable assisted-living facility 

developers that are affiliated with a particular acute care facility or health system 

with a strong debt rating, the lifting of the ceiling may allow those institutions to 

look to their own internal debt capacity for financing. 

The interest rate and amortization terms on tax-exempt debt are very attractive 

compared to taxable alternatives. Some of the terms will vary depending on 

whether the debt carries the rating of the parent tax-exempt organization or is 

issued on an unrated basis based solely on project feasibility. 
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2. Instead of focusing on working with a small number of model sites to which 

significant levels of funding would be provided, the national program office 

decided to strengthen and expand its role as technical-assistance provider. The 

Coming Home staff began to work in as many states as was feasible to assist new 

developers and experienced developers to expand their capacity to build affordable 

assisted-living facilities. Focusing on its role as technical-assistance provider allowed 

the national program office to evaluate and work with a range of different potential 

developers. 

While the Coming Home staff did work with developers that only undertake a single 

project, it became clear early in the Coming Home program that limiting development 

efforts to those involving a single health care provider or a limited number of 

partnerships formed by local health care providers would not translate into any long-

term capacity building in the area of development expertise, or the ability to replicate 

these facilities on a regional basis. 

Locally based health care providers were local in both operations and in their long-

term strategy, and once a facility was built to service its local market, the health care 

institution/developer typically did not have any incentive to expand into other 

regions. 

Additionally, since both the housing financing and the health care supportive services 

reimbursement issues were driven by state agencies, demonstrating a track record 

gained through undertaking and successfully completing a number of projects turned 

out to be an important factor in working with state agencies. 

Coming Home staff found that one of the keys to a successful project was to find a 

sponsor that had development expertise and, if possible, internal equity capital that 

could be used for some of the early-stage financing of feasibility and/or pre-

development costs not covered by the revolving loan fund. 

These projects had complicated relationships with multiple parties associated with 

everything from zoning, to conveyance of property, to provision of supportive 

services, and they involved negotiating with state, federal and local sources of public 

financing. 

Assuming the underlying fundamentals for a project were in place (sufficient market 

demand for units, demographics, etc.), identifying a developer that had experience in 

these areas was a key factor in the success of managing a project to completion. 

Additionally, if the sponsor had internal funds to cover some of the early-stage 

planning costs of a project, that could move a project's timetable along much more 

quickly. Finally, experience and a history of working with various local and state 

housing agencies that determine allocations of public funds for the permanent 

financing of these facilities was probably one of the most, if not the most, important 

factors in obtaining permanent financing from public sources. 
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3. The program modified its goal of providing 100 percent affordable units in each 

of the assisted-living facilities that was built. The affordability of an assisted-living 

facility was a function of two conditions: the amount of equity and the terms of the 

permanent financing obtained for the facility; and the presence or absence of a state 

reimbursement system for the supportive services that would be provided in the 

assisted-living facility. 

In order to develop units that are affordable to individuals whose income is at or 

below 80 percent of the region's median income, it was necessary for the developer to 

obtain all or a portion of the debt financing from public sources that could offer 

below-market concessionary terms for their financing. 

In addition to public programs that provided concessionary debt financing, the use of 

low-income housing tax credits allowed the developer to obtain equity at little or no 

cost and decrease the level of debt that needed to be carried to finance the facility. 

This translated into the developer's ability to offer rental units at a price that was 

affordable. 

If one or both of these conditions were absent, it was still possible to build assisted-

living facilities, but only a portion of the units could be affordable. 

Coming Home staff found that unless a developer could access both significant public 

financing at concessionary terms, and the assisted-living facility was built in a state 

with a Medicaid system that was favorable to providing reimbursement for some or 

all of the supportive services, it could not have 100 percent affordable units. 

More than likely, a developer would be faced with the necessity of building a facility 

that combined both market-rate and affordable units, which offered the developer the 

ability to access some cross-subsidization for the supportive services component of 

the housing from the fees for the market-rate units. 

Each situation had its own set of financing and reimbursement circumstances that 

drove the percentage of "affordable" units. In certain cases, Coming Home staff found 

that including market-rate units was a requirement of the community because it would 

not support a facility that targeted only one segment of the population and excluded 

others based on income. 

4. There was an increasing demand by developers for the national program office's 

technical assistance in working with state agencies on aging to educate policy-

makers about the affordable assisted-living model of care. Affordable assisted-

living projects that qualified for Medicaid reimbursement for the supportive services 

component and Supplemental Security Income (SSI) payments for the housing 

component were rare. 

Only a few states provided Medicaid reimbursement for the supportive services 

components of assisted-living facilities and SSI payments for the housing portion. 

However, policy-makers in a number of states had begun to explore the provision of 






