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Australian mental health reform: time for real outcomes

lan B Hickie, Grace L Groom, Patrick D McGorry, Tracey A Davenport and Georgina M Luscombe

His suicide was tragic, made all the more so because it was
preventable, we believe, but for the inadequacy of the public
mental health system. [Our son] died just two weeks after his
first suicide attempt, eight days after his discharge from the
psychiatric unit, two days after being refused admission follow-
ing a second suicide attempt, and within hours of contact with
the mental health crisis team. On the day of his death, [our son]
had contact with the mental health system no less than three
times. (Parents, Public Consultations of the Mental Health
Council of Australia, the Brain & Mind Research Institute and
the Human Rights & Equal Opportunity Commission, 2004;
submission #288%)

2002 survey of Australias leading mental health organisa-

tions, conducted by the Mental Health Council of Australia

(MHCA), asked respondents to nominate their priorities for
national mental health reform.? The top 10 priorities are shown in
Box 1, and include national implementation of early-intervention
strategies, development of innovative services for comorbid alco-
hol and other substance misuse problems, provision of a wider
spectrum of acute and community-based care settings and
enhanced services in rural and regional areas. While the most
recent National Mental Health Report 2004 suggests reasonable
progress,* a complementary survey in 2003-04 by the MHCA of
723 mental health organisations, health professionals, consumers
and carers indicated that there was very little evidence that these
community-derived priorities were actually being achieved (Box
1). This community view is consistent with other recent reports
that suggest that we still struggle to provide the most basic

spectrum of acute and ongoing care."*>”

Recently when I phoned the triage service for help, I was told
that I had been categorised by the Mental Health Team as ‘Not
for Service’. (Consumer; forum #17%)

The problems

Despite having developed world-leading innovations in popula-
tion-based mental health policy, having recognised the legitimate
roles of consumers and carers, having developed novel early-
intervention programs for young people with psychosis, and
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ABSTRACT

o After 12 years of national mental health reform, major service
gaps and poor experiences of care are common.

e The mental health community reports little progress in
implementing its key priorities, such as expanded early-
intervention programs, comanagement of people with mental
health problems and related alcohol or substance misuse,
and widening of the spectrum of acute care settings.

e \We propose new national targets for reducing the social and
economic costs of poor mental health; these include
increased access to effective care, reduced suicide rates and
improved rates of return to full social and economic
participation.

e We detail specific service reforms designed to maximise the

chance of achieving these targets, and prioritise youth health
and integrated primary care programs.

¢ New independent and national reporting systems on the
progress of mental health reform are urgently required.
MJA 2005; 182: 401-406

having promoted primary care psychiatry, we have not achieved
widespread implementation of these advances.” In 2003, people
aged between 25 and 49 years accounted for 56% of all suicides in
Australia, and rates were highest in men aged 25 to 29 years (31.1
per 100 000%). Sixty per cent of all health-related disability costs in
15-34-year-olds are attributable to mental health problems, and
27% of all years lived with disability in Australia are attributable to
mental disorders.” Less than 40% of people with mental disorders
receive any mental health care in a 12-month period compared
with almost 80% for other common physical health problems.'°
Currently, 75% of that mental health care is provided in the
primary care sector,'! with limited access to specialist support.t!!?
Additionally, almost 50% of people with mental disorders are not
recognised by their general practitioner as having a psychological
problem."?

Three months later he succeeded in killing himself. I was so

angry at having been so consistently “fobbed off” that I went to

the mental health unit. . .and complained and the lady I spoke

to said “These things happen” as if it simply wasn’t important.

(Wife; submission #96%)

Although most common mental disorders commence before 18
years of age,'* people aged 25-44 years and 45-64 years are more
than twice as likely as those aged under 25 years to receive an
active treatment when seen in general practice.'? This pattern of
poor population coverage — particularly among young people —
and delayed delivery of effective care means that less than 10% of
the health burden due to depression is currently averted.'
Similarly, most psychotic disorders commence before age 25, and
there is commonly a delay of 2—8 years before first presentation for
treatment.'®!” Tt has been estimated that up to 60% of cases of
alcohol or other substance misuse could be prevented by earlier
treatment of common mental health problems.'®
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1 Community evaluation of implementation of priorities for national mental health reform
Priorities outlined % In favour* Implemented locally®
1. Implementation of early-intervention strategies nationally 56% 17%
2. Innovative services for people with mental health and alcohol or other substance misuse disorders 54% 1%
3. Develop wider spectrum of acute and community-based care settings 52% 12%
4. Support for service development in rural and regional areas 49% 7%
5. Implementation of national standards for mental health services 45% 16%
6. Support for service development in poorly resourced areas 44% 2%
7. Support for programs that promote attitudinal change among mental health workers 44% 10%
8. Increased support for stigma reduction campaigns 43% 1%
9. Development of specific inter-governmental service agreements (eg, between health, education, 42% 15%
housing, employment and social security)
10. More genuine consumer participation at regional and local service levels 42% 17%
*Data from a survey of 270 mental health organisations and key individuals.? T Data from a survey of 723 mental health organisations, providers, consumers and carers.®

Our core business is education — we identify children with
intellectual disability but not psychiatric disability. I have staff
using the expulsion/suspension guidelines to exclude these
kids. .. Because of a lack of services theres nothing left but to
exclude these kids. Actually they really need care. (Teacher;,
forum #171)

The rate of workforce participation in Australia among people
with mental illness is low (29%) compared with people with
physical disability (49%'%). Indeed, the relative employment rate
of people with any disability (not just mental health) compared
with those with no disability in Australia (0.55) is among the
lowest for Organisation for Economic Co-operation and Develop-
ment (OECD) countries (OECD average, 0.62; Canada, France and
Norway, each, 0.72; Switzerland, 0.79%°). Furthermore, on aver-
age, only one in nine disability-benefit recipients in Australia are
employed, compared with the OECD average of one in three.?°

Australia’s national health spending continues to grow, reaching
$72.2 billion or 9.5% of gross domestic product (GDP) in 2002—
03.2! As a proportion of this expenditure, and despite a decade of
active mental health care reform being supported by all Australian
governments, total recurrent mental health spending has consist-
ently remained below 7%.* The medical and allied health work-
force required to deliver improved mental health care is in short
supply.** Medicare-reimbursed services provided by psychiatrists
have declined by 6.5% since 1995-96, while total out-of-pocket
expenses per attendance have increased by 48.6% (calculated from
tables in National Mental Health Report 2004%). An increase in
services will require not only a swift and effective increase in the
resource-base but also major enhancements in workforce recruit-
ment and support.

Government cannot continue to blame lack of staff for our
current mental health care problems. .. Any money thrown at
the current system without a fundamental change ... will not

work. (General practitioner; submission #3261

In the recent federal election, the coalition government commit-
ted to increase funding for mental health care by $110 million over
4 years, with an emphasis on youth health, enhanced primary care
and increased community awareness of mental disorders.*> The
large deficits in specialist care, particularly within the public
sector, however, have been left to the state and territory govern-

ments. Between 1992-93 and 2001-02, the federal government
proportion of national mental health expenditure increased from
27% to 37%." About two-thirds of this increase was accounted for
by an almost sixfold increase in the costs of medications reim-
bursed through the Pharmaceutical Benefits Scheme.* With nine
governments and the private heath sector (which contributes 4.7%
of total spending) variously responsible for different aspects of
health care in Australia, the opportunity to avoid direct responsi-
bility for mental health service gaps, or shift costs, remains large.
Perhaps the greatest disconnection has occurred between the
consumers, the providers and the decision makers. Consumers
are no longer being consulted about their needs here. It was 12
months ago that we clinicians wrote to the District Director. ..
Nothing was done! ... The clinicians dont want to work like
this but we are forced to work in crisis-mode. (Psychiatrist;
forum #15%)

While any new funding for mental health care is welcome, we
have estimated that $110 million over four years represents only
10% of the federal government investment that is needed.’ The
state governments are not immune. A similar increase in their
spending is also needed. Over the past decade, under two 5-year
plans *** all Australian governments promoted a broad and
gradual approach to reform, with the most recent third national
plan (2003-08) failing to define specific targets for increased
investment or enhanced care.?® Instead, it states blandly that “the
next five years provide an important opportunity to build upon the
policy platform that has been put in place so firmly over the past
decade. A whole-of-government, cross-sectoral approach will put
the policies into practice, improving the mental health of the
Australian community, and improving the care of people with

mental illness across the lifespan”.?

If consumers need acute care (in a country centre) they have to
be taken to a GP and then tranquilised and strapped to a
stretcher to be transported to Perth. I was told, when I was
suicidal, to drive myself to the city. (Consumer; forum #45)

New challenges

Community demand for appropriate and accessible mental health
services will continue to escalate.!*®" Grass-roots pressures reflect
an increasing incidence of mental disorders in young people,*’
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. . 0 .
increased numbers of presentations for care’®?° and more dis-

turbed behaviour,”>?° often in association with alcohol or other
substance misuse problems. Most likely, the incidence of illness
will continue to increase, particularly among younger people,
partly because of the adverse effects of current social and environ-
mental factors. These include increased family breakdown,
decreasing participation in other community-based structures
such as churches, sporting and recreational associations and social
clubs, and increased exposure to substances such as cannabis and
illicit stimulants.>~> The prevalence of mental disorders among
older people will also continue to rise as the ageing of Australians
is accompanied by an increased incidence of vascular, degenerative
and other brain disorders.”®

New national targets

We propose that it is time to set new and specific 10-year national
targets for mental health (Box 2). These targets are distilled from
the key priorities proposed by leading mental health organisa-
tions,” the adverse economic and social impacts of current gaps in
services,*"? and the opportunities for improved outcomes, such
as reduced suicide rates,*™ that are supported by both population
health approaches®® and enhanced delivery of treatments.**
Other specific measures of quality and safety (eg, number of
people who die within 1, 3 and 12 months of contact with
specialist mental health services) need to be agreed on and
reported annually. Once we know these figures, we can set targets
for appropriate reductions.

Our targets can be contrasted in their specificity with the 34
general or process outcomes detailed under the 2003-08 National
Mental Health Plan.?® For example, the first two recommended
outcomes of the new plan are an “Increase in the extent to which
mental health promotion is incorporated into policy and planning,
at Commonwealth, State/Territory and local levels” and an
“Increase in the extent to which mental health and social well-
being is promoted within communities”.

Their implementation

We need a 10-year implementation plan designed to build a
cohesive spectrum of community-based and hospital-based care that
can deliver these targets. The current preoccupation with enhancing
only the most resource-intense and specialised domains of emer-
gency and acute care’® may further delay development of cost-
effective community-based and early-intervention models.*>**

Within early-intervention frameworks, we need to develop and
evaluate new, youth-friendly, models**® to complement more
traditional forms of primary care. While young people often prefer
general practice to other existing care pathways,*’ actual use of
general practitioners’ services for mental health problems remains
low, and GP responses to young people underestimate their need
for psychological assessment and intervention.'?

After his discharge from hospital [X] had a couple of appoint-

ments with the psychiatrist ... then was discharged from there

and told to go to his GP for his medication. So far [X] has gone

twice to be issued with six month repeat prescriptions. There

has been no other contact — not even a phone call to ask how

he is doing. (Mother; submission #991).

We need to allocate financial and human resources across the
whole spectrum of care. In our view, only 25% of new funds
should be devoted to expanding acute hospital-based services and

2 Proposed 10-year national targets for mental health
outcomes

That 60% of those with mental disorders be provided with care in
any 12-month period (currently, this figure is 38%).

e That national disability costs attributable to mental disorders be
reduced from 27% to 20%.

e That national disability costs among 15-34-year-olds attributable
to mental disorders be reduced from 60% to 40%.

That participation in work among those on disability support
pensions for psychological reasons be increased from 29% to 60%.

e That national suicide rates be reduced from 11.8 to 8 per 100 000.

forensic or other restrictive-care environments. We argue that most
new spending needs to track innovative models of youth and
primary care (20% of funding), stepped care (20%),**52 as well
as specialised recovery programs (20%). While some of these
models are under development in Australia, "% others have
been trialled in other health care and social contexts.”*>* Addi-
tionally, sustained investments are still required in broad popula-
tion measures (10% of funding), and research and innovation (5%
of funding).

We now propose seven specific steps that link these service
development elements with our 10-year targets for mental health.

1. Sustained implementation of broad population
measures

Unfortunately, general mental health promotion, specific illness
awareness and prevention, and broader destigmatisation programs
remain in their infancy. To develop a robust base, we need to sustain
initiatives that have delivered early results (eg, MindMatters,”
beyondblue: the national depression initiative,”>>%°" and VicHealth’s
Mental Health Promotion Plan 1999-2002°%).

2. Rapid expansion of youth-health and primary care
services

A “sea change” is now under way in Australian primary care. The
population-based benefit of the rapid expansion in depression
treatments that occurred in the 1990s was reflected in reductions
in suicides among those who reached medical care.”® GPs are
increasing their skills, providing new evidence-based medication
and psychological treatments, and beginning to emphasise long-
term functional outcomes rather than short-term relief of symp-
toms.*! Early-intervention paradigms depend on earlier presenta-
tion for treatment.*? Future progress now depends on
development of an effective and accessible youth-health and
related primary care network.
I have been advocating for improved psychiatric services in this
region for eight years now. Over one-third of our GPs have
undertaken additional training. But there are no psychiatrists
east of Dandenong! As GPs we have little to no support from the
specialist sector. (GP; forum #8h

3. Development of “stepped-care” programs, particularly
for young people with first episode psychosis and severe
mood disorders

Commonly, more complex mental health problems respond best to
the interventions provided by a multidisciplinary team. “Stepped
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care” is a term used to describe service systems in which the
primary care team is central, but where other levels of professional
service are then added proportionately to the severity and com-
plexity of the clinical scenario. Thus, effective primary medical
care is linked with the appropriate and timely use of specialist
resources. Internationally, such models have proved to be cost-
effective.”*% Such systems do not operate in Australia because of
the dislocation of specialist practice from community need.”” In
particular, young people with psychotic or severe mood disorders
typically need specialised interventions as well as continuing
medical and psychological care to achieve the best education,
training and social outcomes.**** Given Australia’s place in the
development of such ground-breaking early-intervention**
and primary care systems,”" we should lead the world in these
developments. A strong case can be made for developing and
evaluating a new nationally-funded youth network focusing on
this priority area.

4. A new spectrum of acute care programs

Recently a friend of mine went to hospital willingly and was
turned away. So out of sheer frustration...she picked up an
ashtray and threw it at the window and smashed it. They called
the police. They took her to the police station and called the
Crisis Assessment Team (CAT) who then admitted her! Its a
joke that someone has to do something like that to get care.
(Consumer advocate; forum #5%)

The current crisis in acute mental health care usually evokes a
“build more beds” response. After 3 decades of moving acute
mental health care from stand-alone centres to general emergency
and general hospital psychiatry units, there is an increasing
realisation that we have not delivered an effective or safe acute care
system. 1 26.7:29.30

When I turn up there and [my child] is in crisis, I call the Crisis
Assessment Team and they tell me to call the police! I want to
know why I'm left standing there alone and nobody is coming
to help me. (Mother; forum #1H

In some states, there appears to be an increasing trend towards a
“law and order” rather than a clinical-care approach. Accounts
from consumers and carers emphasise increased use of physical
security measures, forced detention, increased use of sedation,
protection of staff rather than patients, and rebuilding of new
separate secure areas.! By contrast, some states (notably Victoria)
are increasing their commitment to a range of graded levels of
acute care facilities that are more likely to result in better
movement through various hospital and non-hospital settings.

5. Specialised recovery and workforce participation
programs

...in some countries such programs (ie, special employment
programs for people with disabilities)...seem to make an
important contribution to the employment of severely disabled
people and of people with certain types of disabilities, such as
intellectual and mental health disabilities. (Organisation for
Economic Co-operation and Development®)

The potential for return to education, training and full employ-
ment by young people with first onset major psychiatric disorders
is not often realised in the Australian system. Our systems just do
not deliver the workforce participation rates achieved in other
OECD countries.?’ Specialised recovery and work participation

programs are not only of great benefit to young people with first
episodes of illness,* but also deliver benefits for those with more
chronic forms of illness.#>>*

6. National standards of care for people held in custodial
settings

The psychiatric consultant who examined [my son| phoned me
and told me he was going to be discharged as he was only
homesick. I pleaded with him not to discharge him as he was
really sick and needed help. .. I begged him to keep my son in
hospital . .. [my son] was discharged the next morning and on
the drive on the way home he killed his friend because he was
still sick and hallucinating. He was sent to jail and had his
glasses and hearing aid removed. He was sent to a jail which
does not have a psychiatric ward . .. That is where he stayed for
two months. We spent two months trying to get him his glasses
and hearing aid. He didn’t phone on fathers day and none of us
knew where he was or what was happening . .. I informed and
pleaded with the authorities to make them aware he was sick
and suicidal. They informed me he would be put in a cell with
another inmate who could watch him but in fact he was placed
in a single cell... [He] hung himself on the Friday night.
(Mother; forum #11)

Australia has a poor record in providing appropriate services for
those who have committed crimes while mentally ill. The inad-
equacy of forensic systems and the increasing demand for psychi-
atric services within the prison system continue to be reported.’?
Only Victoria has supported the development of a high-quality
system through investment and clinical and academic leader-
ship.®” New South Wales has recently articulated a similar vision.
However, national standards for such services must be developed,
agreed on and implemented in all States within the next 5 years.

It is becoming obvious, that people who previously were treated
within the mental health system are increasingly being shunted
into the criminal justice system. People with mental illness must
not be criminalized as a result of inadequate funding for the
mental health system. (Police Association of New South Wales,
submission #591)

7. Investment in medical research and innovation

Australia’s total public expenditure in health-related research and
development is 0.1% of GDP, and compares unfavourably with
Switzerland (0.29%) and the United States (0.23%).°! Research
investment in mental health (both public and private expenditure)
is low by comparison with other major health areas (2.8% of total
expenditure or $48 million, compared with cancer at 9.4% or
$160 million, and pharmaceutical treatments at 8.3% or $141
million).®" However, there is a new national willingness to develop
a serious research and innovation agenda.®

Making governments accountable

It is essential that, to qualify as best practices, the activities in
question be evaluated in terms of the criteria of innovation,
success and sustainability by both experts and the people
concerned. (United Nations Educational, Scientific and Cul-
tural Organization, best practice®?)

For serious progress to occur, there is a need for genuine
leadership. Without a clear commitment by a range of political
leaders, we are unlikely to see the necessary financial investments.
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A range of new accountability measures have been proposed
including reporting to the national parliament, reporting to the
Prime Minister, oversight by the Australian Human Rights and
Equal Opportunity Commission, establishment of a new national
commission modelled on United States or New Zealand examples,
or expansion of the reporting powers of the MHCA.*%* While we
may have led the world in mental health policy, we have not yet
come close to achieving the “best practice” that may be of real
benefit. Continuing to monitor systematically and then report
annually the experiences of those receiving care should be a
fundamental aspect of all government-funded mental health
systems.
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