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FOSTER CHILDREN

HHS Could Provide Additional Guidance to States
Regarding Psychotropic Medications

What GAO Found

In December 2012, GAO reported on the results of the Administration for
Children and Families (ACF) surveys of children in contact with the child-welfare
system conducted during 2008-2011. 18 percent of foster-care children were
taking a psychotropic medication at the time they were surveyed. Foster children
who lived in group homes or residential treatment centers had much higher rates
of psychotropic medication use than those living in nonrelative foster homes or
formal kin care—48 percent versus 14 percent and 12 percent, respectively,
according to the surveys. The higher utilization rate among children living in
group homes or residential treatment centers may be related to these children
having higher rates of potential mental-health need. Among foster children who
took psychotropic medication, about 13 percent took three or more psychotropic
medications concurrently. About 6.4 percent of foster children took an
antipsychotic medication—psychotropic medications with potentially serious side
effects that are intended to treat serious mental-health conditions such as
schizophrenia—and the maijority were ages 6 -11. In examining prescribing at the
state level, GAO found similar results in its December 2011 review. Specifically,
children in foster care in Florida, Massachusetts, Michigan, Oregon, and Texas
were prescribed psychotropic medications at higher rates than nonfoster children
in Medicaid during 2008, although prescribing rates varied by state.

In April 2014, GAO found the federal government and states have taken a
multitude of steps to better oversee psychotropic drug prescribing for children in
foster care, although more can be done as states increasingly deliver their
medication benefits through Medicaid managed care. In addition, GAO found
that, to varying degrees, each of the five selected states it reviewed had policies
and procedures designed to address the monitoring and oversight of
psychotropic medications prescribed to children in foster care. For example, all
five selected states’ foster-care programs use a screening tool that may prompt a
referral of the foster child for a psychiatric evaluation. GAO also found that ACF
had provided webinars and technical guidance to states. However, many states
have, or are transitioning to, managed care organizations (MCO) to deliver
Medicaid prescription-drug benefits, and GAO found variation in the extent that
the five selected states were taking steps to plan for the oversight of drug
prescribing for foster children receiving these benefits through MCOs.

For an April 2014 report, GAO contracted with two child psychiatrists to review
foster and medical records for 24 cases in five selected states and found varying
quality in the documentation supporting the use of psychotropic medications for
children in foster care. These experts found that for many of the cases the
prescriptions were mostly supported by documentation. However, in some areas,
such as evidence-based therapies—interventions shown to produce
measureable improvements—the experts found documentation was lacking. For
example, the experts found that 3 of 15 children who may have benefited from
such therapies were mostly provided such services, while in 11 of the 15 cases,
the experts found that evidence-based therapies were partially provided but also
found that other evidence-based therapies that may have been more applicable
or beneficial were not provided, based on the documents reviewed. In 1 of the 15
cases there was no documentation that evidence-based therapies were provided.
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Chairman Reichert, Ranking Member Doggett, and Members of the
Subcommittee:

| am pleased to be here today to discuss our work examining the use of
psychotropic drugs among children in foster care. Child mental-health
advocates, providers, and researchers have expressed concerns about
the increase in the prescribing of psychotropic medications (medications
that affect mood, thought, or behavior) for children, in part because there
is limited evidence available regarding short- and long-term safety and
efficacy for some types of medications, particularly for combinations of
these medications. Mental-health experts are especially concerned about
the recent increase in the prescribing of antipsychotic medications—
psychotropic medications that are intended to treat serious mental-health
conditions such as schizophrenia and bipolar disorder—in part because
these medications can cause serious side effects, such as rapid weight
gain and the development of diabetes. Concerns about the increased
prescribing of psychotropic medications may be compounded for children
in foster care, who may be at higher risk of mental-health conditions than
other children. Children in foster care are an especially vulnerable
population because often they have been subjected to traumatic
experiences involving abuse or neglect and they may suffer from multiple,
serious mental-health conditions.’

Early detection and treatment of mental-health conditions can improve a
child’s symptoms and reduce potentially detrimental effects, such as
difficulties with relationships, dropping out of school, and involvement with
the juvenile justice system. Children with mental-health conditions, such
as attention deficit hyperactivity disorder (ADHD) or depression, can be
treated with psychosocial therapies (sessions with a provider designed to
reduce symptoms and improve functioning); psychotropic medication; or a
combination of both.

Several agencies in the Department of Health and Human Services
(HHS) have responsibilities related to children’s mental-health. The

1According to the Administration for Children and Families (ACF), 46 percent of children
investigated by child welfare services came to the state’s attention because of a report of
neglect, and 27 percent had experienced physical abuse as the most serious form of
maltreatment. See U.S. Department of Health and Human Services, Administration for
Children and Families, National Survey of Child and Adolescent Well-Being (NSCAW),
No. 7: Special Health Care Needs Among Children in Child Welfare (Washington, D.C.:
Jan. 15, 2007).
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Administration for Children and Families (ACF) provides funding for and
oversees states’ child-welfare programs, which are responsible for
monitoring and coordinating mental-health services for children in foster
care, among other things. The Centers for Medicare & Medicaid Services
(CMS) oversees, and jointly finances with the states, the Medicaid
program, which provides health coverage to most children in foster care.?
State Medicaid programs are required by federal law to provide coverage
for certain health services, which may include mental-health services, for
children through the Early and Periodic Screening, Diagnostic, and
Treatment (EPSDT) benefit. The Substance Abuse and Mental Health
Services Administration (SAMHSA) works to increase the quality and
availability of mental-health services, such as by awarding grants that
support the development of community-based services for children with
mental-health conditions, including children in foster care.

My testimony today relates to the use of psychotropic drugs among
children in foster care. Specifically, my remarks will focus on three areas:

« the extent to which children in foster care are prescribed psychotropic
medications;

« federal and state actions to oversee psychotropic medication
prescribing to children in foster care; and

« results from reviews of selected case studies of children in foster care
who were prescribed these medications.

My statement is based on our previously issued reports, issued from
December 2011 to April 2014, related to psychotropic medication
prescribing among foster care children.?® For this prior work, among other
things, we described the results of ACF’s National Survey of Child and
Adolescent Well-being Il (NSCAW II), a nationally representative

°Medicaid is a joint federal-state program that finances health-care coverage for certain
low-income individuals.

3See GAO, Foster Children: HHS Guidance Could Help States Improve Oversight of
Psychotropic Prescriptions, GAO-12-201 (Washington, D.C.: Dec. 14, 2011); Children’s
Mental Health: Concerns Remain about Appropriate Services for Children in Medicaid and
Foster Care, GAO-13-15 (Washington, D.C.: Dec. 10, 2012); and Foster Children:
Additional Federal Guidance Could Help States Better Plan for Oversight of Psychotropic
Medications Administered by Managed-Care Organizations, GAO-14-362 (Washington,
D.C.: Apr. 28, 2014). Each of these products contains detailed information on the various
methodologies used in our work.
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Background

longitudinal survey of children ages 0 through 19 who were in contact with
the child welfare system.* In addition, we analyzed 2008 Medicaid
prescription drug claims and foster care data for five states (Florida,
Massachusetts, Michigan, Oregon, and Texas), and contracted with two
child psychiatrists to provide clinical evaluations of 24 cases.® The case
selections were based, in part, on potential health risk indicators identified
by experts. The cases cannot be generalized to the foster-care
population. The reports cited in this statement each provide detailed
information on our scope and methodology.

The work on which this statement is based was conducted in accordance
with generally accepted government auditing standards. Those standards
require that we plan and perform the audit to obtain sufficient, appropriate
evidence to provide a reasonable basis for our audit findings and
conclusions based on our audit objectives. We believe that the evidence
obtained provides a reasonable basis for our findings and conclusions
based on our audit objectives.

Children enter state foster care when they have been removed from their
parents or guardians and placed under the responsibility of a state child-
welfare agency. At the end of fiscal year 2012, approximately 400,000
children were living in foster care, mostly as a result of having
experienced neglect or abuse by their parents.® When children are taken
into foster care, the state’s child-welfare agency becomes responsible for
determining where the child should live and providing the child with
needed support. The agency may place the foster child in the home of a
relative, with unrelated foster parents, or in a group home or residential

4GA0-13-15; the NSCAW I surveys occurred in multiple phases during 2008 through
2011. See Office of Planning, Research, and Evaluation, Administration for Children and
Families, U.S. Department of Health and Human Services, NSCAW Il Baseline Report:
Children’s Services, OPRE Report #2011-27f (Washington, D.C.: 2011) and Office of
Planning, Research, and Evaluation, Administration for Children and Families, U.S.
Department of Health and Human Services, Psychotropic Medication Use by Children in
Child Welfare, OPRE Report #2012-33 (Washington, D.C.: 2012).

SGA0-12-201; GAO-14-362.

5These are the most recent data available. See U.S. Department of Health and Human
Services, The AFCARS Report, Preliminary FY 2012 Estimates as of July 2013, No. 20,
(Washington, D.C.: November 2013).
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treatment center, depending on the child’s needs.” The agency is also
responsible for arranging needed services, including mental-health
services. Coordinating mental-health care for children in foster care may
be difficult for both the medical provider and the caseworker depending
on the complexity of the child’s needs, and because multiple people are
making decisions on a child’s behalf. In addition, caseworkers in child-
welfare agencies may have large caseloads, making it difficult for them to
ensure each child under their authority receives adequate mental-health
services.

In 2011, the Child and Family Services Improvement and Innovation Act
amended the Social Security Act to require states to identify protocols for
monitoring foster children’s use of psychotropic medications and to
address how emotional trauma associated with children’s maltreatment
and removal from their homes will be monitored and treated.® ACF
requires states to address these issues in their required Annual Progress
and Services Reports (APSR) and has provided guidance detailing how
states are to address protocols for monitoring foster children’s use of
psychotropic medications as part of the state’s APSR.°® Among other
things, state monitoring protocols are to address

« screening, assessment, and treatment planning to identify children’s
mental-health and trauma-treatment needs, including a psychiatric
evaluation, as necessary, to identify needs for psychotropic
medications;

« effective medication monitoring at both the client and agency level;
and

« informed and shared decision making and methods for ongoing
communication between the prescriber, the child, caregivers, other
health-care providers, the child-welfare worker, and other key
stakeholders.

7Group homes and residential treatment centers provide 24-hour care in a group setting to
children with physical or behavioral needs. Residential treatment centers are inpatient
facilities other than a hospital that provide specialized services to children, such as
psychiatric services.

8Child and Family Services Improvement and Innovation Act, Pub. L. No. 112-34, §
101(b)(1) and (2), 125 Stat. 369 (amending 42 U.S.C. § 622(b)(15)(A)).

9See U.S. Department of Health and Human Services, Administration for Children and
Families, Program Instruction ACYF-CB-PI-12-05 (Washington, D.C.: Apr. 11, 2012).
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Children in Foster
Care Receive
Psychotropic
Medications at Higher
Rates than Other
Children in Medicaid

According to ACF, child-welfare systems that choose to pursue
comprehensive and integrated approaches to screening, assessing, and
addressing children’s behavioral and mental-health needs—including the
effects of childhood traumatic experiences—are more likely to increase
children’s sense of safety and provide them with effective care.

Children in foster care who are enrolled in Medicaid may receive services
generally through one of two distinct service-delivery and financing
systems—managed care or fee-for-service. Under a managed-care
model, states may contract with a managed-care organization (MCO) and
prospectively pay the MCO a fixed monthly fee per patient to provide or
arrange for most health services, which may include prescription-drug
benefits. The MCOs, in turn, pay providers. In the traditional fee-for-
service delivery system, the Medicaid program reimburses providers
directly and on a retrospective basis for each service delivered.

In December 2012, we reported information on national levels of
psychotropic drug use among foster care children based on the results of
the NSCAW 11.7° According to the results from NSCAW I, 18 percent of
foster-care children were taking a psychotropic medication at the time
they were surveyed.'" Additionally, foster children who lived in group
homes or residential treatment centers had much higher rates of
psychotropic medication use than foster children living in nonrelative
foster homes or formal kin care—48 percent versus 14 percent and 12
percent, respectively.'? The higher utilization rate among children living in
group homes or residential treatment centers may be related to these
children having higher rates of potential mental-health need—about 69

0GAO-13-15.

"In the survey, caregivers were asked whether the child was currently taking a
psychotropic medication. Estimates for foster children refer to those who lived in
nonrelative foster homes, formal kin care, group homes, or residential treatment centers.

2Based on data that ACF reported, about 50 percent of foster children lived in nonrelative
foster homes, 41 percent lived in formal kin care arrangements, and 9 percent lived in
group homes or residential treatment centers. U.S. Department of Health and Human
Services, Psychotropic Medication Use by Children in Child Welfare, 2. Formal kin care is
a living arrangement where the child is placed under legal custody of the state, but in
physical custody of a relative. Differences in medication utilization by living arrangement
are statistically significant and are based on NSCAW |l phase 1 data (collected during
March 2008 through September 2009). U.S. Department of Health and Human Services,
NSCAW Il Baseline Report: Children’s Services, 45—46.
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percent had a potential mental-health need compared to about 44 percent
of children living in nonrelative foster homes.'® Another study found that
child welfare workers were more likely to place children with behavior
problems in a group-living arrangement than with a foster family. 4
NSCAW Il data showed that 30 percent of foster children with a potential
mental-health need had not received any mental-health services, such as
treatment at an outpatient mental-health center or with a mental-health
professional or family doctor, within the previous 12 months or since the
start of the child’s living arrangement, if less than 12 months.'®

In December 2012 we also found that in addition to reporting on overall
use of psychotropic medications, the NSCAW Il included information on
concurrent use of psychotropic medications and on the use of
antipsychotics by foster children. Among foster children who took
psychotropic medication, 13 percent took three or more psychotropic
medications concurrently.'® The American Academy of Child &
Adolescent Psychiatry (AACAP) has noted that there is a lack of research
on the efficacy of taking multiple psychotropic medications concurrently.
NSCAW Il survey findings also showed that 6.4 percent of foster children
took an antipsychotic medication and that the majority were ages 6
through 11." Mental-health researchers and others have stated that there

BACF’s reports identified children with a potential mental-health need by selecting
children whose scores were above a certain level on one of five standardized
psychometric scales that were used in NSCAW Il and were designed to measure
emotional or behavioral problems. According to ACF, these scales are reliable
assessments of children’s behavioral and emotional problems.

M. E. Courtney, “Correlates of Social Worker Decisions to Seek Treatment-Oriented
Out-of-Home Care,” Children and Youth Services Review, vol. 20, no. 4, (1998).

SEstimates of children with potential mental-health need who had not received mental-
health services are based on NSCAW Il phase 2 data (collected during October 2009
through January 2011). U.S. Department of Health and Human Services, Psychotropic
Medication Use by Children in Child Welfare, 6.

'6Estimates of concurrent use are based on NSCAW || phase 2 data (collected during
October 2009 through January 2011). This estimate does not include children in formal kin
care. U.S. Department of Health and Human Services, Psychotropic Medication Use by
Children in Child Welfare, 4.

Estimates of antipsychotic use are based on NSCAW |l phase 2 data (collected during
October 2009 through January 2011). This estimate does not include children in formal kin
care. U.S. Department of Health and Human Services, Psychotropic Medication Use by
Children in Child Welfare, 4.
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is a need for further research on the safety and effectiveness of
antipsychotics for children, particularly the long-term effects.

In December 2011, we reported findings from our analysis of five states’
Medicaid prescription drug data that found children in foster care in
Florida, Massachusetts, Michigan, Oregon, and Texas were prescribed
psychotropic medications at higher rates than nonfoster children in
Medicaid during 2008."® Specifically, we found that among these states
foster children were prescribed psychotropic drugs at rates 2.7 to 4.5
times higher than were nonfoster children in Medicaid in 2008. The rates
were higher among foster children for each of the age ranges—0 to 5
years old, 6 to 12 years old, and 13 to 17 years old—that we reviewed.
According to research, experts we consulted, and certain federal and
state officials we interviewed as part of our December 2011 report, this
could be due in part to foster children’s greater exposure to traumatic
experiences, frequent changes in foster placements, and varying state
oversight policies.

In our December 2011 report, we also found that prescriptions for foster
children in these five states were more likely to have indicators of
potential health risks. According to experts consulted, no evidence
supports the concurrent use of five or more psychotropic drugs in adults
or children, yet an analysis of Medicaid claims data suggested that
hundreds of both foster and nonfoster children in these five states had
such a drug regimen. Increasing the number of drugs used concurrently
increases the likelihood of adverse reactions and long-term side effects,
such as high cholesterol or diabetes, and limits the ability to assess which
of multiple drugs are related to a particular treatment goal.'® Similarly, in
December 2011 we found that thousands of foster and nonfoster children
in Medicaid were prescribed doses higher than the maximum levels cited
in guidelines developed by Texas based on FDA-approved product labels

18GA0-12-201.

°See Julie M. Zito et al., Psychotropic Medication Patterns Among Youth in Foster Care,
Pediatrics. vol.121, no. 1 (2008), 157-163.
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or medical literature maximum dosages for children and adolescents.?°
Our experts said that this increases the risk of adverse side effects and
does not typically increase the efficacy of the drugs to any significant
extent.?! Further, foster and nonfoster children under 1 year old were
prescribed psychotropic drugs, which experts consulted said have no
established use for mental-health conditions in infants and providing them
these drugs could result in serious adverse effects. These experts also
said that the prescriptions could have been prescribed for non-mental-
health reasons, such as for seizures, and to treat allergies, itching, or
other skin conditions.??

20Analysis included in our December 2011 report used dosage guidelines developed by
the state of Texas based on FDA-approved or medical literature maximum dosages for
children and adolescents. ACF lists these guidelines as an example for other states. For
additional information, see GAO-12-201 and Texas Department of Family and Protective
Services, and the University of Texas at Austin College of Pharmacy, Psychotropic
Medication Utilization Parameters for Foster Children (Austin, Tex.: December 2010).

2"The Food and Drug Administration (FDA), within HHS, approves drugs for use for
specified indications, and these indications are set forth on the drugs’ FDA-approved drug
labels.

22Experts. also noted that some of these prescriptions may have been written with the

intention of treating an uninsured parent or sibling. It was not possible to determine from
the data whether this was the case.
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HHS and States Have
Made Progress in
Improving Oversight
of Psychotropic
Prescriptions, but
Additional Guidance
Could Help Officials
Manage Psychotropic
Medications

In December 2011, we found that six selected states’ monitoring
programs for psychotropic drugs provided to foster children fell short of
best principles guidelines published by the AACAP.% The guidelines,
which states were not required to follow at the time of this report, covered
four categories.?* The following describes the extent to which the selected
states’ monitoring programs in our review covered these areas.

Consent: Each state had some practices consistent with AACAP
consent guidelines such as identifying caregivers empowered to give
consent.

Oversight: Each state had procedures consistent with some but not all
oversight guidelines, which include monitoring rates of prescriptions.

« Consultation: Five states had implemented some but not all
guidelines, which include providing consultations by child psychiatrists
by request.

« Information: Four states had created web-sites about psychotropic
drugs for clinicians, foster parents, and other caregivers.

We found that this variation was expected because states set their own
guidelines, and, at the time of our 2011 report, HHS had not yet endorsed
specific measures for state oversight of psychotropic prescriptions for
children in foster care. We recommended that HHS consider endorsing
guidance for states on best practices for overseeing psychotropic
prescriptions for children in foster care. HHS concurred with the
recommendation and, in April 2012, issued guidance regarding the
oversight of psychotropic medications among children in foster care. HHS
has also undertaken collaborative efforts to provide guidance and
promote information sharing among states.

In April 2014, we issued a follow-up report to, among other things, assess
HHS actions taken since our 2011 report and describe selected states’
policies related to psychotropic medication.?® In addition to issuing the
guidance we recommended, HHS efforts have focused on using mental-

23GA0-12-201. The six selected states included Florida, Maryland, Massachusetts,
Michigan, Oregon, and Texas.

24AACAP Position Statement on Oversight of Psychotropic Medication Use for Children in
State Custody: A Best Principles Guideline.

25GA0-14-362.
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health screening tools and providing therapies that address trauma, which
seek to ensure that the mental-health needs of children in foster care are
appropriately met. See figure 1 below for a list of initiatives undertaken
since our December 2011 report by ACF, CMS, and SAMHSA.

Page 10 GAO-14-651T



Figure 1: Department of Health and Human Services (HHS) Efforts to Support States’ Oversight of Psychotropic Medications
among Children in Foster Care and Encourage the Use of Mental-Health Assessments and Screening Tools since December
2011

January 2012
» Administration for Children and Families (ACF), in collaboration with Substance Abuse and Mental Health Administration (SAMHSA)
and others, begins a three-part webinar series providing an overview of and challenges associated with the oversight of psychotropic
medications.
> SAMHSA contributes to the publication by the American Academy of Child and Adolescent Psychiatry (AACAP) of a tip sheet to help
child and adolescent psychiatrists communicate more effectively with their patients.
February 2012
» SAMHSA contributes to the publication by AACAP of guidelines to child-serving agencies regarding the use of psychotropic
medications by children and adolescents.
March 2012
» ACF, Center for Medicare & Medicaid Services (CMS), and SAMHSA sponsor a three-part webinar series on the development of state
psychotropic medication-oversight protocols, hosted by the National Technical Assistance Center for Children’s Mental Health.

April 2012

» ACF issues a program instruction outlining items states are to include in annual reports, including a description of state protocols
for the oversight of psychotropic medication.

» ACF promulgates an information memorandum to states that discusses the issues surrounding psychotropic medications and
provides guidance on developing protocols for the oversight of psychotropic medications.

» ACF provides guidance to states on improving socioemotional outcomes for children who have experienced abuse or neglect.

June 2012

» ACF announces funding for initiatives that use an integrated approach to evidence-based or evidence-informed screening, among

other things, to help promote the social and emational well-being of children served by child-welfare agencies, particularly foster

children. ACF noted that addressing the impact of trauma is an important component of such efforts #

August 2012

» ACF, CMS, and SAMHSA convene a conference for state child-welfare, Medicaid, and mental-health officials to strengthen oversight
and monitoring of psychotropic medications to children in foster care.

» CMS issues an information bulletin informing states about opportunities and resources to address the use of psychotropic medications

in vulnerable populations.

September 2012

» ACF, in collaboration with SAMHSA, professional associations, and others, issues a guide for youth in foster care on understanding
psychotropic medications and considering treatment options.

December 2012

» CMS issues an information bulletin discussing practices and resources available to help states design services for individuals with
mental illness.

March 2013

» CMS issues an information bulletin informing states about resources to help meet the needs of children under the Early and Periodic
Screening, Diagnostic, and Treatment (EPSDT) benefit.

April 2013

» ACF hosts a webinar discussing approaches and strategies for the use of data in providing oversight of psychotropic medications.
P SAMHSA and ACF support the launch of a virtual leaming community for states that provides technical assistance on
issues related to reducing the inappropriate use of psychotropic medication among children in foster care.

May 2013

» ACF announces funding for initiatives that provide early access to effective mental and behavioral health services, among other
things, to improve the social and emotional well-being of foster children by addressing the impact of trauma.

» CMS and SAMHSA issue an information bulletin to help states design programs that meet the needs of children with significant

mental-health conditions.

June 2013

» CMS and SAMHSA sponsor webinar in which ACF and others discuss the March 2013 CMS Bulletin and related federal-agency

collaboration efforts and state efforts.

July 2013

» ACF, CMS, and SAMHSA send a letter to state directors encouraging the integrated use of frauma-focused screening, assessments,
and evidence-based practices.

Source: GAO analysis of ACF, CMS, and SAMHSA documents and interviews.
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In our April 2014 follow-up report, we also found that, to varying degrees,
each of the five selected states we reviewed has policies and procedures
designed to address the monitoring and oversight of psychotropic
medications prescribed to children in foster care. For example:

« Allfive selected states’ foster-care programs use some type of
functional assessment or screening tool, such as the Child and
Adolescent Needs and Strengths (CANS), for screening and
treatment planning, which may prompt a referral for a psychiatric
evaluation as deemed appropriate.

« All five of the selected states have designed a mechanism to
coordinate and share some or all Medicaid prescription claims data
with the state’s foster-care agency to help monitor and review cases
based on varying criteria, such as prescriptions for children under a
particular age, high dosages, or concurrent use of multiple
medications.

Three of five states—Florida, Massachusetts and Texas—included in our
April 2014 review use, or are transitioning from fee-for-service to, MCOs
to administer prescription-drug benefits for mental-health medications.
Medicaid officials from two of those three states reported that their states
had conducted limited planning to ensure appropriate oversight of MCOs
administering psychotropic medications.

ACF, CMS, and SAMHSA have developed guidance for state Medicaid,
child-welfare, and mental-health officials related to the oversight of
psychotropic medications that underscored the need for collaboration
between state officials to improve prescription monitoring. However, we
found in April 2014 that this guidance does not address oversight within
the context of a managed-care environment, in which states rely on a
third party to administer benefits such as psychotropic medications. Many
states have, or are transitioning to, MCOs to administer prescription-drug
benefits, and, as our work demonstrates, selected states have taken
limited steps to plan for the oversight of drug prescribing for foster
children receiving health care through MCOs—which creates a risk that
controls instituted in recent years under fee-for-service may not remain
once states move to managed care. In our April 2014 report, we
concluded that additional guidance from HHS that helps states prepare
and implement monitoring efforts within the context of a managed-care
environment could help ensure appropriate oversight of psychotropic
medications to children in foster care. We recommended that the
Secretary of Health and Human Services issue guidance to state
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Case Studies
Varied in Quality

of Documentation
Supporting the

Use of Psychotropic
Medications

Medicaid, child-welfare, and mental-health officials regarding prescription-
drug monitoring and oversight for children in foster care receiving
psychotropic medications through MCOs. HHS concurred with the
recommendation and described planned actions to address it, such as
having CMS work with other involved agencies to coordinate guidance
between CMS and other HHS agencies.

Expert Reviews of Select
Foster Children’s Foster

and Medical Files Found
Variation in the Quality of
Documentation

As part of our April 2014 report, we also contracted with two child
psychiatrists to provide clinical evaluations of 24 cases that we selected
from the population of foster children prescribed psychotropic drugs in
2008.%° The case selections were based, in part, on potential health risk
indicators, such as concurrent use of five or more psychotropic
medications, doses higher than the maximum levels cited in guidelines
developed by Texas based on FDA-approved labels or medical literature
maximum dosages for children and adolescents, and children less than 1
year old prescribed psychotropic drugs. Our experts’ reviews of 24 foster
children’s foster and medical files in five selected states found that the
quality of documentation supporting the prescription of psychotropic
medication usage varied with respect to (1) screening, assessment, and
treatment planning; (2) medication monitoring; and (3) informed and
shared decision making.

Screening, Assessment, and Treatment Planning. Our experts’
evaluation of this category included whether medical pediatric exams and
evidence-based therapies—which are interventions shown to produce
measureable improvements—were provided as needed, according to

26GA0-14-362.
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records.?” Our experts found in 22 of 24 cases that medical pediatric
exams were mostly supported by documentation. For example, in one
case with mostly supporting documentation, experts found that a child
with a history of behavioral and emotional problems had records
documenting a medical pediatric exam and thorough psychological
assessments, with comprehensive discussions of diagnostic issues and
medication rationale. With regard to evidence-based therapies, experts
found that 3 of 15 children who may have benefitted from such therapies
were mostly provided such services. In 11 of 15 applicable cases, the
experts found that evidence-based therapies were partially provided, such
as for instances when some psychosocial or evidence-based therapies
were documented, but other evidence-based therapies that may have
been more applicable or beneficial were not provided. In 1 of 15 cases
there was no documentation that evidence-based therapies were
provided.

Medication Monitoring. Our experts’ evaluation of this category included
the appropriateness of medication dosage and the rationale for
concurrent use of multiple medications, according to records. Our experts
found appropriateness of medication dosages was mostly supported by
documentation in 13 of 24 cases and partially supported in the other 11
cases. The rationale for concurrent use of multiple medications was
mostly supported in 5 of the 20 cases where multiple medications were
used, but 14 of 20 cases included documentation that partially supported
concurrent use, and 1 case did not include documentation to support
concurrent use. For example, in one case with partially supporting
documentation, our experts found that a child was prescribed four
psychotropic drugs concurrently, when nonmedication interventions could
have been considered.

Informed and Shared Decision Making. Our experts’ evaluation of this
category included whether informed consent and communication between
treatment providers occurred, according to records. Our experts found
that informed-consent decisions were mostly documented in 5 of 23
applicable cases. In 11 of 23 cases, our experts found partial
documentation of informed consent—such as when some, but not all,
medications prescribed to the child included documentation of informed

27Psychosocial therapies that have been shown to be effective in treating mental-health
conditions may be referred to as evidence-based therapies. Trauma-focused cognitive
behavioral therapy is an example of an evidence-based therapy.

Page 14 GAO-14-651T



consent—and 7 other cases did not include any documentation of
informed consent. For example, in one case, our experts reported there
was no documentation of informed consent, psychiatric evaluation,
psychiatric diagnosis, or monitoring of antipsychotic medication. In this
case, the child was prescribed an antianxiety medication (buspirone), an
antipsychotic medication (risperidone), and an ADHD medication
(clonidine) at 4 years of age, presumably to treat psychiatric symptoms
that interfered with his functioning, including short attention span,
wandering off, self-injury, and aggression. However, our experts noted
the documentation was too sparse to determine why the psychotropic
medications were prescribed, and the indications, monitoring, and side
effects could not be evaluated. In addition, our experts found that
communication between treatment providers was mostly documented in
15 of 23 applicable cases. However, communication between treatment
providers was partially documented in 5 of 23 cases, and there was no
evidence that such communication occurred in 3 of 23 cases. Foster
children can experience frequent changes in their living placements,
which can lead to a lack of continuity in mental-health care, and new
providers may not have the medical history of the patient. 28 This lack of
stability can lead to treatment disruptions and can increase the number of
medications prescribed.

Some Prescriptions in
Infant Cases Were for
Non-Mental-Health
Reasons, but Others
Were for Psychiatric or
Unclear Reasons

Of the 24 cases reviewed, 9 were infant cases that our experts evaluated
to determine whether the prescriptions were for psychiatric or non-mental-
health reasons. Our experts agreed that prescriptions of psychotropic
medications to infants carries significant risk as there are no established
mental-health indications for the use of psychotropic medications in
infants and the medications have the potential to result in serious adverse
effects for this age group. Our experts found in 4 of 9 infant cases
reviewed that the prescription of psychotropic medication was for non-
mental-health purposes, such as to treat skin conditions, based on
documentation reviewed. However, our experts found that in 2 of 9 cases
the infants were prescribed psychotropic medications for psychiatric

28ACF reported that foster children moved an average of 1.6 times in an 18-month period
and that some children changed placements as many as 12 times in that same period.
See L. F. Stambaugh et al., Psychotropic Medication Use by Children in Child Welfare,
OPRE Report #2012-33 (Washington, D.C.: Office of Planning, Research and Evaluation,
Administration for Children and Families, U.S. Department of Health and Human Services,
2012).
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reasons, and the rationale and oversight for such medications were
partially supported by documentation. In 3 of 9 infant cases, our experts
were unable to discern whether the psychotropic medications were
prescribed to infants for mental-health purposes or for some other
medical reason, based on documentation reviewed.

In conclusion, early detection and treatment of mental-health conditions
can improve a child’s symptoms and reduce potentially detrimental
effects, such as difficulties with relationships, dropping out of school, and
involvement with the juvenile justice system. Despite the need for
treatment, child mental-health advocates, providers, and researchers
have expressed concern about the increase in prescribing of psychotropic
medications for children because of limited information on the safety and
efficacy of the medications being prescribed in the child population.
Children in foster care are especially vulnerable because they more
frequently have been subjected to traumatic experiences involving abuse
or neglect and they may suffer from multiple, serious mental-health
conditions. Our analysis of national survey data, state Medicaid data, and
a sample of case files indicates that concerns raised by providers,
advocates, and others about potentially inappropriate prescribing of
psychotropic medications for children in foster care may be warranted.
The federal government and state governments in our review recently
have taken action to improve the oversight of psychotropic medication
prescribing to foster care children, however, continued assessment and
guidance is needed to protect this vulnerable population.

Contacts and
Acknowledgments

(192446)

Chairman Reichert, Ranking Member Doggett, and Members of the
Committee, this completes my prepared statement. | would be pleased to
respond to any questions that you may have at this time.

For further information on this testimony, please contact Stephen Lord at
(202) 512-6722 or lords@gao.gov or Katherine Iritani at (202) 512-7114
or iritanik@gao.gov. Individuals making key contributions to this testimony
include Lori Achman, Assistant Director; Matthew Valenta, Assistant
Director; Scott Clayton; and Linda Miller.

Page 16 GAO-14-651T


mailto:lords@gao.gov�
mailto:iritanik@gao.gov�

This is a work of the U.S. government and is not subject to copyright protection in the
United States. The published product may be reproduced and distributed in its entirety
without further permission from GAO. However, because this work may contain
copyrighted images or other material, permission from the copyright holder may be
necessary if you wish to reproduce this material separately.




GAQ’s Mission

Obtaining Copies of
GAO Reports and
Testimony

The Government Accountability Office, the audit, evaluation, and
investigative arm of Congress, exists to support Congress in meeting its
constitutional responsibilities and to help improve the performance and
accountability of the federal government for the American people. GAO
examines the use of public funds; evaluates federal programs and
policies; and provides analyses, recommendations, and other assistance
to help Congress make informed oversight, policy, and funding decisions.
GAQ’s commitment to good government is reflected in its core values of
accountability, integrity, and reliability.

The fastest and easiest way to obtain copies of GAO documents at no
cost is through GAO’s website (http://www.gao.gov). Each weekday
afternoon, GAO posts on its website newly released reports, testimony,
and correspondence. To have GAO e-mail you a list of newly posted
products, go to http://www.gao.gov and select “E-mail Updates.”

Order by Phone

Connect with GAO

To Report Fraud,
Waste, and Abuse in
Federal Programs

Congressional
Relations

Public Affairs

The price of each GAO publication reflects GAQO’s actual cost of
production and distribution and depends on the number of pages in the
publication and whether the publication is printed in color or black and
white. Pricing and ordering information is posted on GAO’s website,
http://www.gao.gov/ordering.htm.

Place orders by calling (202) 512-6000, toll free (866) 801-7077, or
TDD (202) 512-2537.

Orders may be paid for using American Express, Discover Card,
MasterCard, Visa, check, or money order. Call for additional information.

Connect with GAO on Facebook, Flickr, Twitter, and YouTube.
Subscribe to our RSS Feeds or E-mail Updates. Listen to our Podcasts.
Visit GAO on the web at www.gao.gov.

Contact:

Website: http://www.gao.gov/fraudnet/fraudnet.htm
E-mail: fraudnet@gao.gov
Automated answering system: (800) 424-5454 or (202) 512-7470

Katherine Siggerud, Managing Director, siggerudk@gao.gov, (202) 512-
4400, U.S. Government Accountability Office, 441 G Street NW, Room
7125, Washington, DC 20548

Chuck Young, Managing Director, youngc1@gao.gov, (202) 512-4800
U.S. Government Accountability Office, 441 G Street NW, Room 7149
Washington, DC 20548

oy
%o

Please Print on Recycled Paper.


http://www.gao.gov/�
http://www.gao.gov/�
http://www.gao.gov/ordering.htm�
http://facebook.com/usgao�
http://flickr.com/usgao�
http://twitter.com/usgao�
http://youtube.com/usgao�
http://www.gao.gov/feeds.html�
http://www.gao.gov/subscribe/index.php�
http://www.gao.gov/podcast/watchdog.html�
http://www.gao.gov/�
http://www.gao.gov/fraudnet/fraudnet.htm�
mailto:fraudnet@gao.gov�
mailto:siggerudk@gao.gov�
mailto:youngc1@gao.gov�

	 
	Background
	Children in Foster Care Receive Psychotropic Medications at Higher Rates than Other Children in Medicaid
	HHS and States Have Made Progress in Improving Oversight of Psychotropic Prescriptions, but Additional Guidance Could Help Officials Manage Psychotropic Medications
	Case Studies Varied in Quality of Documentation Supporting the Use of Psychotropic Medications
	Expert Reviews of Select Foster Children’s Foster and Medical Files Found Variation in the Quality of Documentation
	Some Prescriptions in Infant Cases Were for Non-Mental-Health Reasons, but Others Were for Psychiatric or Unclear Reasons

	Contacts and Acknowledgments

	d14651Thign.pdf
	FOSTER CHILDREN
	HHS Could Provide Additional Guidance to States Regarding Psychotropic Medications
	Why GAO Did This Study
	What GAO Recommends
	What GAO Found



<<

  /ASCII85EncodePages false

  /AllowTransparency false

  /AutoPositionEPSFiles true

  /AutoRotatePages /PageByPage

  /Binding /Left

  /CalGrayProfile (Dot Gain 20%)

  /CalRGBProfile (sRGB IEC61966-2.1)

  /CalCMYKProfile (U.S. Sheetfed Uncoated v2)

  /sRGBProfile (sRGB IEC61966-2.1)

  /CannotEmbedFontPolicy /Warning

  /CompatibilityLevel 1.7

  /CompressObjects /All

  /CompressPages true

  /ConvertImagesToIndexed true

  /PassThroughJPEGImages true

  /CreateJobTicket false

  /DefaultRenderingIntent /Default

  /DetectBlends true

  /DetectCurves 0.1000

  /ColorConversionStrategy /LeaveColorUnchanged

  /DoThumbnails false

  /EmbedAllFonts true

  /EmbedOpenType false

  /ParseICCProfilesInComments true

  /EmbedJobOptions true

  /DSCReportingLevel 0

  /EmitDSCWarnings false

  /EndPage -1

  /ImageMemory 1048576

  /LockDistillerParams true

  /MaxSubsetPct 100

  /Optimize true

  /OPM 1

  /ParseDSCComments true

  /ParseDSCCommentsForDocInfo true

  /PreserveCopyPage true

  /PreserveDICMYKValues true

  /PreserveEPSInfo true

  /PreserveFlatness true

  /PreserveHalftoneInfo false

  /PreserveOPIComments false

  /PreserveOverprintSettings true

  /StartPage 1

  /SubsetFonts true

  /TransferFunctionInfo /Preserve

  /UCRandBGInfo /Preserve

  /UsePrologue false

  /ColorSettingsFile ()

  /AlwaysEmbed [ true

  ]

  /NeverEmbed [ true

  ]

  /AntiAliasColorImages false

  /CropColorImages true

  /ColorImageMinResolution 150

  /ColorImageMinResolutionPolicy /OK

  /DownsampleColorImages true

  /ColorImageDownsampleType /Bicubic

  /ColorImageResolution 300

  /ColorImageDepth -1

  /ColorImageMinDownsampleDepth 1

  /ColorImageDownsampleThreshold 1.50000

  /EncodeColorImages true

  /ColorImageFilter /DCTEncode

  /AutoFilterColorImages true

  /ColorImageAutoFilterStrategy /JPEG

  /ColorACSImageDict <<

    /QFactor 0.15

    /HSamples [1 1 1 1] /VSamples [1 1 1 1]

  >>

  /ColorImageDict <<

    /QFactor 0.76

    /HSamples [2 1 1 2] /VSamples [2 1 1 2]

  >>

  /JPEG2000ColorACSImageDict <<

    /TileWidth 256

    /TileHeight 256

    /Quality 15

  >>

  /JPEG2000ColorImageDict <<

    /TileWidth 256

    /TileHeight 256

    /Quality 15

  >>

  /AntiAliasGrayImages false

  /CropGrayImages true

  /GrayImageMinResolution 150

  /GrayImageMinResolutionPolicy /OK

  /DownsampleGrayImages true

  /GrayImageDownsampleType /Bicubic

  /GrayImageResolution 300

  /GrayImageDepth -1

  /GrayImageMinDownsampleDepth 2

  /GrayImageDownsampleThreshold 1.50000

  /EncodeGrayImages true

  /GrayImageFilter /DCTEncode

  /AutoFilterGrayImages true

  /GrayImageAutoFilterStrategy /JPEG

  /GrayACSImageDict <<

    /QFactor 0.15

    /HSamples [1 1 1 1] /VSamples [1 1 1 1]

  >>

  /GrayImageDict <<

    /QFactor 0.76

    /HSamples [2 1 1 2] /VSamples [2 1 1 2]

  >>

  /JPEG2000GrayACSImageDict <<

    /TileWidth 256

    /TileHeight 256

    /Quality 15

  >>

  /JPEG2000GrayImageDict <<

    /TileWidth 256

    /TileHeight 256

    /Quality 15

  >>

  /AntiAliasMonoImages false

  /CropMonoImages true

  /MonoImageMinResolution 1200

  /MonoImageMinResolutionPolicy /OK

  /DownsampleMonoImages true

  /MonoImageDownsampleType /Bicubic

  /MonoImageResolution 1200

  /MonoImageDepth -1

  /MonoImageDownsampleThreshold 1.50000

  /EncodeMonoImages true

  /MonoImageFilter /CCITTFaxEncode

  /MonoImageDict <<

    /K -1

  >>

  /AllowPSXObjects false

  /CheckCompliance [

    /None

  ]

  /PDFX1aCheck false

  /PDFX3Check false

  /PDFXCompliantPDFOnly false

  /PDFXNoTrimBoxError true

  /PDFXTrimBoxToMediaBoxOffset [

    0.00000

    0.00000

    0.00000

    0.00000

  ]

  /PDFXSetBleedBoxToMediaBox true

  /PDFXBleedBoxToTrimBoxOffset [

    0.00000

    0.00000

    0.00000

    0.00000

  ]

  /PDFXOutputIntentProfile (None)

  /PDFXOutputConditionIdentifier ()

  /PDFXOutputCondition ()

  /PDFXRegistryName ()

  /PDFXTrapped /False



  /CreateJDFFile false

  /Description <<





    /CHS <FEFF4f7f75288fd94e9b8bbe5b9a521b5efa7684002000410064006f006200650020005000440046002065876863900275284e8e55464e1a65876863768467e5770b548c62535370300260a853ef4ee54f7f75280020004100630072006f0062006100740020548c002000410064006f00620065002000520065006100640065007200200036002e003000204ee553ca66f49ad87248672c676562535f00521b5efa768400200050004400460020658768633002>

    /CHT <FEFF4f7f752890194e9b8a2d7f6e5efa7acb7684002000410064006f006200650020005000440046002065874ef69069752865bc666e901a554652d965874ef6768467e5770b548c52175370300260a853ef4ee54f7f75280020004100630072006f0062006100740020548c002000410064006f00620065002000520065006100640065007200200036002e003000204ee553ca66f49ad87248672c4f86958b555f5df25efa7acb76840020005000440046002065874ef63002>

    /CZE <>

    /DAN <>

    /DEU <>

    /ESP <>

    /ETI <>

    /FRA <>







    /HUN <>

    /ITA (Utilizzare queste impostazioni per creare documenti Adobe PDF adatti per visualizzare e stampare documenti aziendali in modo affidabile. I documenti PDF creati possono essere aperti con Acrobat e Adobe Reader 6.0 e versioni successive.)

    /JPN <>

    /KOR <FEFFc7740020c124c815c7440020c0acc6a9d558c5ec0020be44c988b2c8c2a40020bb38c11cb97c0020c548c815c801c73cb85c0020bcf4ace00020c778c1c4d558b2940020b3700020ac00c7a50020c801d569d55c002000410064006f0062006500200050004400460020bb38c11cb97c0020c791c131d569b2c8b2e4002e0020c774b807ac8c0020c791c131b41c00200050004400460020bb38c11cb2940020004100630072006f0062006100740020bc0f002000410064006f00620065002000520065006100640065007200200036002e00300020c774c0c1c5d0c11c0020c5f40020c2180020c788c2b5b2c8b2e4002e>

    /LTH <>

    /LVI <>

    /NLD (Gebruik deze instellingen om Adobe PDF-documenten te maken waarmee zakelijke documenten betrouwbaar kunnen worden weergegeven en afgedrukt. De gemaakte PDF-documenten kunnen worden geopend met Acrobat en Adobe Reader 6.0 en hoger.)

    /NOR <>

    /POL <>

    /PTB <>





    /SKY <>



    /SUO <>

    /SVE <>

    /TUR <>



    /ENU (Use these settings to create Adobe PDF documents suitable for reliable viewing and printing of business documents.  Created PDF documents can be opened with Acrobat and Adobe Reader 5.0 and later.)

  >>

>> setdistillerparams

<<

  /HWResolution [2400 2400]

  /PageSize [612.000 792.000]

>> setpagedevice



