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A b s t r a c t

T h is  d i s s e r t a t i o n  i s  an e x a m in a t io n  o f  th e  p la n n in g  and 

management is su e s  in v o lv e d  in  th e  im p le m e n ta t io n  o f  a 

r e g io n a l  h e a l th  a u t h o r i t y  d e c is io n  t o  c lo s e  a m enta l 

hand icap  h o s p i t a l  and re p ro v id e  s e r v ic e s  in  seven 

d i s t r i c t s  w h ich  had used th e  h o s p i t a l .

S e ve ra l f e a tu r e s  made t h i s  p r o j e c t  w o r th y  o f  a t t e n t i o n :  

i t  was among th e  e a r l i e s t  h o s p i t a l  c lo s u r e s ;  

i t  in v o lv e d  a v e ry  la rg e  number o f  d i s t r i c t s  and 

t h e r e f o r e  was a complex s i t u a t i o n  w h ich  n o n e th e le s s  was 

f a i r l y  t y p i c a l  o f  lo n g -s ta y  h o s p i t a l s  in  th e  London a re a ;

a l l  r e s id e n ts ,  r e g a rd le s s  o f  degree o f  d i s a b i l i t y ,  

were t o  be g iv e n  th e  chance o f  l i v i n g  in  th e  com m unity:

lo c a l  a u t h o r i t i e s  were a ls o  in v o lv e d  a lo n g  w i t h  

h e a l th  a u t h o r i t i e s ,  and t h i s  p r o je c t  c o u ld  i l l u s t r a t e  new 

p r i n c i p l e s  o f  j o i n t  p la n n in g .

The p r o j e c t  f u r t h e r  l e n t  i t s e l f  t o  a c o n s id e r a t io n  o f  th e  

adequacy and accu ra cy  o f  th e  academic l i t e r a t u r e  on 

p la n n in g  and r e la te d  a c t i v i t i e s .

The re s e a rch  fo cussed  on th re e  a re a s . The f i r s t  s e t  o f  

is s u e s  r e la te d  t o  th e  approaches t o  p la n n in g  used by 

re g io n a l  o f f i c e r s  who had r e s p o n s i b i l i t y  f o r  se e in g  th e
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p r o j e c t  th ro u g h  t o  c o m p le t io n .  The D aren th  p r o je c t  te s te d  

th e  new NHS p la n n in g  system  w h ich  was based on a r a t i o n a l  

p la n n in g  m odel, and found  t h a t  i t  c o u ld  n o t  d e l i v e r  what 

was wanted from  i t .  R eg iona l o f f i c e r s  c re a te d  new ty p e s  

o f  w o rk in g  r e la t i o n s h ip s  w i t h  d i s t r i c t s  which a l lo w e d  

p ro g re s s  t o  be made.

The second s e t  o f  is s u e s  concerned th e  management o f  th e  

rundown o f  th e  h o s p i t a l .  A spects  o f  th e  rundown d is cu s s e d  

a re :  r e t e n t io n  and redep loym en t o f  s t a f f ;  p h y s ic a l

c o n t r a c t io n  o f  th e  h o s p i t a l ;  im pac t on r e s id e n ts ;  

f in a n c in g  th e  rundown.

The t h i r d  s e t  o f  is s u e s  r e la te d  to  j o i n t  p la n n in g .  One o f  

th e  purposes beh ind  th e  i n t r o d u c t io n  o f  j o i n t  p la n n in g  

i n t o  th e  NHS was c r e a t io n  o f  a mechanism t o  b r in g  abou t a 

more a p p r o p r ia te  ba lance  o f  s o c ia l  and h e a l th  ca re  f o r  

peop le  who were c u r r e n t l y  lo n g -s ta y  p a t i e n t s .  But i t  

was n o t  j o i n t  p la n n in g  w i t h  lo c a l  a u t h o r i t i e s  wh ich  g o t  

th e se  r e s id e n ts  o u t  i n t o  th e  com m unity . T h is  s tu d y  

documents some o f  th e  reasons why governm ent p o l i c y  

i n t e n t io n s  c o u ld  n o t  be met.

The main f i n d in g s  o f  t h i s  s tu d y  p o in t  t o  th e  inadequacy o f  

a model o f  p la n n in g  w h ich  i s  based s o le l y  on r a t i o n a l  

p ro c e ss .  P o l i c y  and im p le m e n ta t io n  i n t e r a c t  ove r  t im e ,  as 

id e a s  and p e r s o n a l i t i e s  change, as o b je c t i v e s  a re '
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r e d e f in e d  in  l i g h t  o f  c u r r e n t  c irc u m s ta n c e s ,  and as 

r e c o g n i t io n  i s  g iv e n  t o  th e  c o m p e t i t io n  f o r  dominance o f  

o b je c t i v e s  o f  d i f f e r e n t  p a r t i c i p a n t s  in  th e  p la n n in g  

p ro ce s s .
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I n t r o d u c t io n

T h is  d i s s e r t a t i o n  examines th e  p la n n in g  and management 

is s u e s  in v o lv e d  in  th e  im p le m e n ta t io n  o f  a re g io n a l  h e a l th  

a u t h o r i t y  d e c is io n  t o  c lo s e  a m enta l hand icap  h o s p i t a l  and 

re p ro v id e  s e r v ic e s  in  th e  seven d i s t r i c t s  w h ich  th e  

h o s p i t a l  s e rv e d .  The re s e a rc h  was s u p e rv is e d  by P ro fe s s o r  

G le n n e rs te r  and c a r r i e d  o u t  under a g r a n t  from  th e  th e n  

Departm ent o f  H e a lth  and S o c ia l  S e c u r i t y  (DHSS) between 

1981 and 1988. The p r o j e c t  r e p o r t  has appeared in  a 

book p u b l is h e d  by th e  Open U n iv e r s i t y  Press in  1990 

(Korman and G le n n e rs te r ,  1990). T h is  d i s s e r t a t i o n  

p re s e n ts  a r e v is e d  v e r s io n  o f  th o se  a s p e c ts  o f  th e  p r o j e c t  

f o r  w h ich  th e  a u th o r  was d i r e c t l y  r e s p o n s ib le  under 

P ro fe s s o r  G le n n e r s te r ’ s s u p e r v is io n .

The re se a rch  p roce ss  i t s e l f  had some unusual f e a t u r e s .  

F i r s t ,  i t  began because o f  lo c a l  i n t e r e s t  in  g e t t i n g  

re se a rch  done on th e  D aren th  p r o j e c t ,  b u t  i t  became o f  

much g r e a te r  i n t e r e s t  as t im e  went on, because o f  th e  

in c re a se d  a t t e n t i o n  b e in g  p a id  to  th e  h o s p i t a l  c lo s u r e  

movement. Most re s e a rc h  has th e  o p p o s i te  e x p e r ie n c e .

S econd ly , i t  i s  n o t  o f t e n  t h a t  a re s e a rc h e r ,  e s p e c ia l l y  

one on s h o r t - t e r m  c o n t r a c t s ,  has th e  o p p o r tu n i t y  o f  

s ta y in g  w i t h  a re s e a rc h  p r o j e c t  long  enough to  see th ro u g h  

a p rocess  o f  change. I t  i s  f a r  more usua l t o  work f o r  two
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yea rs  o r  so p ro d u c in g  a snapsho t o f  a p a r t i c u l a r  p a r t  o f  

th e  change p ro c e s s . The e x p e r ie n c e  o f  w o rk in g

c o n t in u o u s ly  on a p r o j e c t  in  t h i s  case enab led  th e  

re se a rch  to  i d e n t i f y  th e  change p roce ss  and th e  .end

r e s u l t s ,  th e  im pac t o f  p e r s o n a l i t i e s ,  p o l i c i e s  and

e x te r n a l  e v e n ts .  I t  made p o s s ib le  th e  p ro d u c t io n  o f  a

c o h e re n t  and com prehens ive  n a r r a t i v e  o f  e v e n ts  w h ich  was 

co m pre h e n s ib le  t o  p a r t i c i p a n t s  and t o  a w id e r  aud ience  o f  

p r a c t i t i o n e r s ,  managers and academ ics.

The re se a rch  re p o r te d  in  t h i s  d i s s e r t a t i o n  e xc lu d e s  t h a t

s e c t io n  o f  th e  r e p o r t  t o  th e  DHSS and th e  book wh ich  d e a l t  

w i t h  an a n a ly s is  o f  th e  c o s ts  o f  community c a re ,  as t h a t  

a n a ly s is  was th e  work o f  P ro fe s s o r  G le n n e rs te r .
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C hapte r 1

The P o l i c y  Scene

T h is  s tu d y  conce rns  th e  c lo s u re  o f  a lo n g - s ta y  h o s p i t a l  

f o r  peop le  w i th  m enta l h a n d ica p , one o f  th e  f i r s t  t o  be 

b u i l t  s p e c i f i c a l l y  f o r  p e op le  w i t h  m enta l hand icap  and one 

o f  th e  f i r s t  t o  c lo s e .  The c lo s u r e  was made p o s s ib le  by 

th e  deve lopm ent o f  new s e r v ic e s  in  th e  com munity. 

H o s p i ta l  c lo s u r e  was th u s  n o t  a p o l i c y  o b je c t i v e ;  i t  was 

expected  t o  o ccu r  as a b y -p ro d u c t  o f  th e  deve lopm ent o f  

com m unity-based s e r v ic e s .  H o s p i ta l  c lo s u re s  have come to  

assume a s i g n i f i c a n c e ,  however, because o f  th e  re so u rce s  

t i e d  up in  h o s p i t a l s  wh ich  a re  e s s e n t ia l  f o r  th e  

deve lopm ent o f  com m unity-based s e r v ic e s  -  c a p i t a l  as 

re p re s e n te d  by th e  b u i ld in g s  and la n d ,  revenue as 

re p re s e n te d  by th e  ru n n in g  c o s ts  and e x p e r t i s e  o f  s t a f f  in  

c a r in g  f o r  peop le  w i t h  a m enta l h a n d ica p .

S e rv ic e s  f o r  peop le  w i t h  a m enta l hand icap  have been 

deve loped as s p e c i a l i s t  s e r v ic e s  la r g e l y  in  t h i s  c e n tu ry ,  

s p e c i f i c a l l y  s in c e  th e  1913 Menta l D e f ic ie n c y  A c t wh ich  

recommended s e p a ra te  and s p e c ia l  f a c i l i t i e s .  The c u r r e n t  

s e r v ic e  id e o lo g y  demands t h a t  s e r v ic e s  f o r  t h i s  c l i e n t  

group be p ro v id e d  in  th e  community and in te g r a te d  w i th
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g e n e r ic  f a c i l i t i e s  used by a l l  c i t i z e n s .  T h is  c h a p te r  

d is c u s s e s  th e  p o l i c y  c o n te x t  in  w h ich  th e  c lo s u re  o f  

D aren th  Park h o s p i ta l  to o k  p la c e ,  w i t h  a b r i e f  re v ie w  o f  

e a r l i e r  h i s t o r y .

C re a t in g  i n s t i t u t i o n s

I n s t i t u t i o n s  were c re a te d  v e ry  much more r a p i d l y  than  we 

a re  now a b le  to  c lo s e  them. An e a r l y  landm ark in  th e  

h i s t o r y  o f  i n s t i t u t i o n s  was th e  1845 L u n a t ic s  A c t w h ich  

made th e  e s ta b l is h m e n t  o f  asylums by c o u n ty  a u t h o r i t i e s  

co m pu lso ry , and w h ich  had im p l i c a t io n s  f o r  peop le  w i th  

m enta l hand icap  as w e l l  as th o se  w i t h  m enta l i l l n e s s ,  as 

th e  two were o f te n  con fused  and t r e a t e d  s i m i l a r l y .  Jones 

and S c u l l  p ro v id e  c o n t r a s t in g  i n t e r p r e t a t i o n s  as t o  why 

asylum s became a s t a t u t o r y  o b l i g a t i o n .

K a th le e n  Jones (1960) g iv e s  what m ig h t  be term ed a 

c o n v e n t io n a l  i n t e r p r e t a t i o n  o f  th e  h i s t o r y  o f  m enta l 

i n s t i t u t i o n s ,  em phas iz ing  th e  h u m a n ita r ia n  im p u lse s  beh ind  

th e  re fo rm  movement le a d in g  t o  th e  1845 A c t .  She c i t e s  

th e  r e p o r t s  o f  th e  work o f  th e  M e t r o p o l i t a n  Com m issioners 

between 1828 and 1845 w h ich  drew p u b l i c  a t t e n t i o n  to  th e  

c o n d i t io n s  in  asy lum s, th e  im pac t o f  e v a n g e l ic a l  movements 

and s o c ie t ie s  f o r  th e  re fo rm  o f  p a r t i c u l a r  abuses, 

P a r i ia m e n ta ry  s e le c t  com m ittees  and s c a n d a ls  as each 

c o n t r i b u t i n g  to  th e  success o f  th e  re fo rm  movement. 

Thus, in  d e s c r ib in g  th e  L u n a t ic s  A c t o f  1845, Jones w r i t e s
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t h a t  ’ A sh ley  and h is  c o l le a g u e s  had roused th e  co n sc ie n ce  

o f  m id - V ic to r ia n  s o c ie t y ,  and had s e t  a new s ta n d a rd  o f  

p u b l ic  m o r a l i t y  by w h ich  th e  ca re  o f  th e  h e lp le s s  and 

degraded c la s s e s  o f  th e  community was t o  be seen as a 

s o c ia l  r e s p o n s i b i l i t y '  ( i b i d ,  p. 149 ).

An a ccoun t w i t h  a d i f f e r e n t  emphasis i s  p ro v id e d  by Andrew 

S c u l l  (1979) in  Museums o f  Madness. In  t h i s  book he argues 

t h a t  th e  c r e a t io n  o f  i n s t i t u t i o n s  was th e  outcome o f  

u r b a n is a t io n  and i n d u s t r i a l i s a t i o n  o f  th e  economy w h ich  

deve loped d u r in g  th e  f i r s t  h a l f  o f  th e  n in e te e n th  c e n tu ry .  

An economy based on wages re q u i re d  th o s e  who c o u ld  work to  

do so , and th u s  a s e p a ra t io n  o f  th e  a b le -b o d ie d  fro m  th o se  

n o t  capab le  o f  work f o r  th e  r e l i e f  o f  p o v e r ty .

A t  th e  same t im e ,  id e a s  abou t lu n a cy  were ch a n g in g . 

Lunacy was now seen as a lo s s  o f  s e l f - r e s t r a i n t  and a 

sense o r  o rd e r ,  b u t  n o t  a lo s s  o f  o n e 's  h u m a n ity .  These 

changes in  th e  v a lu e s  o f  s o c ie t y  were p a r a l l e l e d  by th e  

r i s e  o f  th e  m ed ica l p r o fe s s io n .  A t  th e  b e g in n in g  o f  th e  

n in e te e n th  c e n tu r y ,  th e  m ed ica l p r o fe s s io n  was in v o lv e d  in  

th e  t re a tm e n t  o f  m e n ta l ly  i l l  p e o p le ,  b u t  were f a r  from  

e x e r c is in g  m o n o p o l is t ic  c o n t r o l .  G ra d u a l ly  d o c to rs  

s u c c e s s fu l ly  promoted th e m se lves  as th e  s o le  p r o v id e r s  o f  

t r e a tm e n t ,  c la im in g  t h a t  m enta l i l l n e s s  was th e  outcome o f  

d is o r d e r s  in  th e  ne rvous  system ; e a r l y  d e te c t io n  and 

t re a tm e n t  would lead  t o  a c u re .  The t re a tm e n t  p roposed ,
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however, was n o t  a p a r t i c u l a r l y  m ed ica l one. I t  was th e  

’ m ora l t r e a tm e n t ’ d e v ise d  by Tuke w h ich , d o c to rs  a rgued , 

wou ld  a l lo w  them to  manage m e n ta l ly  i l l  p e o p le  in  la r g e  

numbers, w h i l s t  a v o id in g  th e  b r u t a l i t y  and h o r r i f y i n g  

m echan ica l r e s t r a i n t s  w h ich  had been th e  sou rce  o f  p u b l i c  

d i s q u ie t .  W ith  an o p t i m i s t i c  f a i t h  in  moral t re a tm e n t ,  i t  

was a c o m p a ra t iv e ly  s h o r t  s te p  f o r  th e  m ed ica l p ro fe s s io n  

t o  encourage th e  p u b l i c  t o  t r a n s f e r  accep tance  o f  

workhouse i n s t i t u t i o n s  t o  s e p a ra te  i n s t i t u t i o n s  f o r  

l u n a t i c s .

Thus i n s t i t u t i o n s  came t o  be seen as th e  a c c e p ta b le  way o f  

c o p in g  w i t h  peop le  seen as need ing  t o  be c o n t r o l l e d  o r  t o  

have t h e i r  b e h a v io u r  m o d i f ie d .  I n s t i t u t i o n a l  ca re  was 

ex tended  from  c o n t r o l l i n g  th e  poor t o  c a r in g  f o r  p e op le  

w i th  m enta l i l l n e s s  o r  m enta l h a n d ica p , p h y s ic a l  

d i s a b i l i t i e s ,  c h i ld r e n  w i t h o u t  p a re n ts  and e l d e r l y  peop le  

u n ab le  t o  lo o k  a f t e r  th e m se lve s .  W h i ls t  much o f  th e  e a r l y  

l i t e r a t u r e  on i n s t i t u t i o n s  was concerned th o se  d e a l in g  

w i t h  m enta l i l l n e s s ,  many o f  th e  f e a tu r e s  o f  th e s e  

i n s t i t u t i o n s  were common t o  i n s t i t u t i o n s  p r o v id in g  ca re  

f o r  o th e r  g roups , and t h e r e fo r e  c r i t i q u e s  o f  m enta l 

i l l n e s s  h o s p i t a ls  a p p ly  e q u a l ly  t o  o th e r  ty p e s  o f  lo n g -  

s ta y  h o s p i t a l s .

Y e t t h i s  i s  o n ly  p a r t  o f  th e  s t o r y .  As P a rk e r  s ta te s  in  

h is  re v ie w  o f  i n s t i t u t i o n a l  ca re  (1988, p . 5 0 ) ,  " . . . j u s t

15



as we need t o  j u s t i f y  why i n s t i t u t i o n s  g a ined  o r  l o s t  

s u p p o r t  as rem edies f o r  s o c ia l  i l l s  we need t o  i d e n t i f y  

th e  reasons why, once e s ta b l is h e d ,  some s u r v iv e d  in  th e  

fa c e  o f  t h e i r  o b je c t i v e  f a i l u r e  t o  meet t h e i r  a im s ."

The new i n s t i t u t i o n s  in te n d e d  f o r  p e op le  w i t h  menta l 

d is o r d e r s  d id  in  f a c t  f a i l  t o  meet t h e i r  o b je c t i v e  o f  

p r o v id in g  reg im es o f  t r e a tm e n t  co n d u c ive  t o  c u r in g  i t s  

in m a te s . They were a lm o s t im m e d ia te ly  overwhelmed by th e  

numbers o f  p e op le  w i th  c h r o n ic  i l l n e s s e s  r e fe r r e d  t o  them 

and by lo c a l  p o l i t i c a l  p re s s u re s  t o  keep c o s ts  down. 

I n s t i t u t i o n s  were th u s  u n a b le  t o  f u l f i l  th e  id e o lo g y  o f  

m ora l ca re  and t re a tm e n t  w h ich  had made them a c c e p ta b le  t o  

th e  p u b l i c .  They c o n t in u e d ,  because th e y  met o th e r  

o b je c t i v e s .  They p ro v id e d  a p la c e  o f  re s id e n c e  f o r  

peop le  who, i f  c o n ta in e d  in  workhouses o r  o th e r  ty p e s  o f  

i n s t i t u t i o n s ,  would p rove  d i s r u p t i v e  t o  th e  o p e ra t io n s  o f  

th o se  i n s t i t u t i o n s .  They to o k  in  p e op le  f o r  whom th e re  

were no a l t e r n a t i v e s  in  th e  com m unity. F u r th e r ,  th e y  

came t o  be seen as c a t e r in g  f o r  th e  pauper m e n ta l ly  i l l

who form ed 90% o f  th e  asy lum  p o p u la t io n .  The in c re a s e  in

th e  number o f  m enta l asylum s o ccu red  a t  th e  same t im e  as

th e  number o f  workhouses was in c r e a s in g ,  an i n d i c a t i o n  o f

th e  e x te n t  t o  wh ich  i n s t i t u t i o n s  were f e l t  t o  p ro v id e  

r e l i e f  t o  th e  community w i t h o u t  n e c e s s a r i l y  g iv in g  r e l i e f  

t o  i n d i v i d u a l s  (S k u l ta n s ,  1978).
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People  w i t h  m enta l h a nd icaps  were in c a r c e r a te d  w i t h  peop le  

w i th  m enta l i l l n e s s e s ;  th e re  was l i t t l e  u n d e rs ta n d in g  o f  

th e  d i f f e r e n c e s  in  th e se  c o n d i t io n s  by th e  p u b l i c .  An 

e a r l y  a t te m p t  t o  i d e n t i f y  is s u e s  p a r t i c u l a r  t o  th e  

c o n d i t i o n  o f  m enta l d e f i c ie n c y ,  as i t  was th e n  c a l l e d ,  was 

th e  s e t t i n g  up o f  a Royal Commission on th e  Care and 

C o n t ro l  o f  th e  F eeb le -M inded  (1 9 0 4 -1 9 0 8 ) .  T h is  was 

l a r g e l y  in  response t o  p u b l i c  co n ce rns  abou t a l le g e d  

p r o m is c u i t y  and d e l in q u e n c y  o f  p e o p le  w i th  m i ld  m ental 

h a n d ic a p , conce rns  w h ich  had been s t i r r e d  up by s e v e ra l  

s tu d ie s  p u r p o r t in g  t o  t r a c e  how m enta l d e f i c ie n c y  had been 

passed fro m  one g e n e ra t io n  t o  a n o th e r  w i t h i n  f a m i l i e s ,  

w i t h  each g e n e ra t io n  h a v in g  many f a m i l y  members who had 

become p u b l i c  burdens th ro u g h  c r im e ,  p r o s t i t u t i o n  o r  

p auperism  (Jo ne s , o p . c i t ,  p . 1 8 9 ).  The Commission r e je c te d  

t h i s  v ie w  o f  p e op le  w i t h  m enta l d e f i c ie n c y ,  and in s te a d  

fa v o u re d  a more s t r i n g e n t  system  o f  a s c e r ta in m e n t  and 

s u p e r v is io n  w h ich  wou ld  p r o t e c t  th e  m e n ta l ly  d e f i c i e n t  

p e rso n , r e j e c t i n g  a p o l i c y  o f  s t e r i l i z a t i o n .  T h is  r e p o r t  

l a i d  th e  fo u n d a t io n s  f o r  th e  1913 M enta l D e f ic ie n c y  A c t ,  

w h ich  recommended t h a t  each lo c a l  a u t h o r i t y  e s t a b l i s h  a 

’ c o lo n y *  as a b a s is  f o r  s p e c i a l i s t  c u s to d ia l  c a re .  T h is  

would  p ro v id e  a c o m p le te ly  s e l f - c o n t a in e d  and seg re g a te d  

e n v iro n m e n t where m e n ta l ly  d e f i c i e n t  pe rsons  o f  a l l  ages 

c o u ld  l i v e ,  t r a i n ,  work and r e la x  w i t h  v i l l a s  f o r  r e s i 

dences, s c h o o ls ,  w orkshops, c h u rch e s , r e c r e a t io n a l  

f a c i l i t i e s  and fa rm s .  W orld  War One in te rv e n e d  t o  d e la y
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th e  c o n s t r u c t io n  o f  such ’ c o lo n ie s ’ u n t i l  th e  1920s and 

1930s. Thus, many o f  th e  argum ents used t o  j u s t i f y  th e  

e s ta b l is h m e n t  o f  m enta l i n s t i t u t i o n s  in  th e  mid n in e te e n th  

c e n tu ry  were used a g a in  t o  j u s t i f y  th e  e s ta b l is h m e n t  o f  

s e p a ra te  i n s t i t u t i o n s  f o r  peop le  w i th  m enta l hand icaps  -  

th e  need f o r  s p e c i a l i s t  f a c i l i t i e s  t o  c o n t r o l  and ca re  f o r  

th o se  seen as a danger t o  them se lves  and th e  community.

The p e r io d  between th e  two wars saw th e  r a p id  expens ion  o f  

s p e c ia l is e d  i n s t i t u t i o n s  f o r  th e  m e n ta l ly  hand icapped . 

S t a r t i n g  w i t h  2 ,040 such peop le  in  s p e c ia l  i n s t i t u t i o n s  in  

1914, th e  numbers r o le  to  46 ,054  in  1939 (A la s z e w s k i,  

1986, pp 1 4 -1 5 ) .  By 1961, th e re  were a b o u t 61,000 peop le  

in  m enta l hand icap  h o s p i t a l s .  The numbers peaked d u r in g  

th e  mid 1960s t o  abo u t 64 ,600 (Bone, Spa in  & Fox, 1972).

In  1948, m enta l h a nd icap  h o s p i t a l s  came in t o  th e  new

N a t io n a l  H e a lth  S e rv ic e  from  management by lo c a l

a u t h o r i t i e s .  Under th e  1959 M enta l H e a lth  A c t ,  peop le  were 

a b le  t o  e n te r  m enta l hand icap  h o s p i t a l s  as v o lu n ta r y  

p a t ie n t s .  H o s p i ta l  re c o rd s  show t h a t  as t h i s  new s ta tu s  

became u n d e rs to o d ,  many inm ates s im p ly  w a lked  th ro u g h  th e  

g a te s ;  s e l f - d i s c h a r g e  was n o t  uncommon.

M enta l hand icap  h o s p i t a l s  remained th e  backw a te r o f  th e  

h e a l th  s e r v ic e ;  th e y  d id  n o t  share  in  th e  g lam our o f  

a c u te  s e r v ic e s ,  th e y  re c e iv e d  l i t t l e  i n t e r e s t  by
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p s y c h ia t r i s t s  who were d e v e lo p in g  new fo rm s  o f  t r e a tm e n t  

f o r  m enta l i l l n e s s e s  (Ramon, 1986). C o n d i t io n s  in  s e v e ra l  

la rg e  h o s p i t a ls  were exposed in  th e  n a t io n a l  p ress  t o  be 

o f  v e ry  low s ta n d a rd s  and le d  t o  a s e r ie s  o f  p u b l i c  

i n q u i r i e s  ( e .g .  Cmnd.3975, 1969, M a r t in ,  1984). The

governm en t’ s response t o  t h i s  s i t u a t i o n  was t o  p roduce  a 

p o l i c y  s ta te m e n t ,  B e t t e r  S e rv ic e s  f o r  the  M e n t a l l y  

Handicapped  (Cmnd 4683, 1971).

The B e g in n in g  o f  Change

B e t t e r  S e rv ic e s  was th e  gove rnm en t’ s a t te m p t  t o  change th e  

d i r e c t i o n  o f  s e r v ic e  deve lopm ent f o r  p e op le  w i th  a m enta l 

hand icap  w i t h o u t  so u n d e rm in in g  e x i s t i n g  s e r v ic e s  t h a t  

th e y  would f u r t h e r  d e t e r i o r a t e  b e fo re  more a p p r o p r ia te  

ones were a v a i l a b le .  I t  s e t  a p a t t e r n  f o r  p o l i c y  

s ta te m e n ts  f o r  o th e r  c l i e n t  g roups (Cmnd.6233, 1975,

Cmnd.8173, 1981). The purpose o f  th e  W h ite  Paper was t o  

beg in  u rg in g  a s h i f t  fro m  h o s p i t a l  and h e a l th  ca re  t o  

community and s o c ia l / e d u c a t io n a l  c a re ,  and a t  th e  same 

t im e ,  t o  o f f e r  t o  th o se  a u t h o r i t i e s  in v o lv e d  in  b r in g in g  

abou t t h i s  s h i f t  gu idance  on th e  deve lopm ent o f  new 

s e r v ic e s .  I t  d id  t h i s  by p u t t i n g  fo rw a rd  a 20 ye a r 

p r o je c t io n  o f  s e r v ic e s  t o  be a v a i la b le  a t  th e  end o f  t h i s  

p e r io d  o f  t im e .  I t  f o r e c a s t  a t r i p l i n g  o f  day p la c e s  f o r  

t r a i n i n g  o r  o c c u p a t io n  o f  a d u l t s  in  th e  community and a 

n in e f o ld  in c re a s e  in  th e  amount o f  accommodation f o r  

a d u l t s  in  th e  community ( i n c lu d in g  p r i v a t e  and v o lu n ta r y



ty p e s  o f  p r o v i s i o n ) .  H o s p i ta l  p la c e s  f o r  a d u l t s  were to  

decrease by h a l f  b u t  o n ly  by o n e -se ve n th  f o r  c h i l d r e n .  

T ha t th e s e  t a r g e t s  w ould  be d i f f i c u l t  t o  reach  c o u ld  have 

been r e a l i s e d  by com paring  what lo c a l  a u t h o r i t i e s  th o u g h t  

th e y  would be p r o v id in g  in  1972, as f o r c a s t  in  th e  1963 

H e a lth  and w e l fa r e  p la n s :  9907 h o s te l  p la c e s  as compared

w i th  4300 a c tu a l  p la c e s  in  1969 ( i n c lu d in g  p r i v a t e  and 

v o lu n t a r y ) ,  and 27,795  ATC p la c e s  as compared w i th  24,500 

a c tu a l  p la c e s  in  1969 (Cmnd 1973, 1963).

D e s p ite  th e  fo rw a rd  lo o k  i t  gave t o  changes in  s e r v ic e s ,  

th e  W h ite  Paper n o n e th e le s s  d is a p p o in te d  some o f  i t s  

a u d ie n ce . I t  gave l i t t l e  j u s t i f i c a t i o n * f o r  r e t a in in g  th e  

le v e l  o f  h o s p i t a l  c a re  i t  recommended, f o r  a d u l t s  o r  

c h i l d r e n ,  and ig n o re d  some o f  th e  e a r l y  e v id e n ce  wh ich  

in d ic a te d  t h a t  even th o s e  w i th  se ve re  hand icaps  c o u ld  

a t t a i n  h ig h e r  le v e ls  o f  ach ievem ent in  e n v iro n m e n ts  w h ich  

emphasized g row th  and deve lopm ent r a th e r  th a n  th o se  which 

were more c u s to d ia l  o r  p a s s iv e  in  s t y l e .

Th roughou t th e  1970s, c e n t r a l  governm ent c o n t in u e d  to  

fo c u s  a t t e n t i o n  on s e r v ic e  deve lopm ents  f o r  peop le  w i th  

menta l h a n d ica p s . Some approaches i t  used were shared 

e f f o r t s  t o  s h i f t  re s o u rc e s  to  a l l  th e  " p r i o r i t y "  c l i e n t  

g roups . So, f o r  exam ple, a system o f  j o i n t  f in a n c e  was 

i n i t i a t e d  in  1976 t o  pump-prime e x p e r im e n ts  and d e ve lop  

s e r v ic e s  in  th e  community p ro v id e d  by lo c a l  a u t h o r i t i e s .
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These c o u ld  be funded  on a ta p e r in g  b a s is  f o r  a maximum 

p e r io d  o f  seven ye a rs  by th e  NHS (DHSS, 19 7 7 a ) . J o in t  

f in a n c e  was in te n d e d  t o  encourage lo c a l  a u t h o r i t i e s  t o  do 

more f o r  th e  p r i o r i t y  g roups who were a ls o  r e l a t i v e l y  

n e g le c te d  in  te rm s  o f  community s e r v ic e s .  S e rv ic e s  f o r  

p e o p le  w i t h  m enta l hand ica p s  a ls o  were one o f  th e  groups 

h ig h l ig h t e d  in  th e  new p la n n in g  system o f  th e  NHS begun in  

1977 (DHSS, 1976b) w h ich  w i t h i n  th e  DHSS i t s e l f  was based 

on a programme budge t u s in g  c l i e n t  g roups as one method o f  

o r d e r in g  e x p e n d i tu r e .  P la n n in g  gu idance  f o r  p r i o r i t y  

s e r v ic e s  was c o n ta in e d  w i t h i n  two e la b o ra te  p la n n in g  

documents (DHSS, 1976b, 1977b).

O th e r  measures were s p e c i f i c  t o  th e  f i e l d  o f  m enta l 

h a n d ica p . In  1975, th e  th e n  S e c re ta ry  o f  S ta te ,  B arbara  

C a s t le ,  announced th e  fo rm a t io n  o f  th e  N a t io n a l  

Development Group f o r  th e  M e n ta l ly  Handicapped (NDG). 

T h is  g rou p , c h a i r e d  by an academic a d v is e r  t o  th e  

D epartm ent o f  H e a l th ,  was t o  a s s i s t  th e  DHSS in  p o l i c y  

fo r m a t io n .  D u r in g  th e  f i v e  yea rs  o f  i t s  e x is te n c e ,  i t  

p roduced annual r e p o r t s ,  f i v e  pam ph le ts  o f  g u id a n ce , a 

c h e c k l i s t  o f  s ta n d a rd s  f o r  im p ro v in g  th e  q u a l i t y  o f  

s e r v ic e s ,  and a r e p o r t  on m e n ta l ly  hand icapped peop le  in  

h o s p i t a l  (NDG, 1976, 1977, 1980). The pam ph le ts  covered

t o p ic s  such as j o i n t  p la n n in g ,  an a c t io n  p la n  f o r  th e  

deve lopm ent o f  s e r v ic e s  f o r  c h i ld r e n ,  schoo l le a v e rs ,  

s h o r t  te rm  c a re  and day s e r v ic e s .  A f t e r  th e  Group had been
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d isbanded , i t s  f i n a l  p u b l i c a t io n  appeared , e n t i t l e d  

S e r v ic e s  f o r  th e  M e n t a l l y  Handicapped -  U n f in i s h e d  

Bus iness  w h ich  was c r i t i c a l  bo th  o f  p o l i c y  deve lopm ent and 

re so u rce  a l l o c a t i o n  as u n d e rta ke n  by c e n t r a l  government and 

lo c a l  a u t h o r i t i e s .  The N a t io n a l  Development Group was 

d isbanded because i t s  demands f o r  s e r v ic e  deve lopm ent were 

b e g in in in g  t o  em barrass th e  new C o n s e rv a t iv e  government 

which had a d i f f e r e n t  s e t  o f  p r i o r i t i e s .

A lo n g s id e  th e  NDG, a Development Team f o r  th e  M e n ta l ly  

Handicapped (NDT) was e s ta b l is h e d .  T h is  team s t i l l  e x i s t s ,  

a l th o u g h  i t  i s  now c a l le d  th e  N a t io n a l  Development Team. 

T h is  i s  a m u l t i d i s c i p l i n a r y  group o f  p e o p le ,  bo th  

p r o fe s s io n a ls  and g e n e ra l managers, who v i s i t  and a d v is e  

on th e  deve lopm ent o f  s e r v ic e s  be ing  p ro v id e d  by h e a l th  

and lo c a l  a u t h o r i t i e s .  T h is  q u a s i - i n s p e c t o r i a l  f u n c t io n  

was ta ke n  o v e r  from  th e  H o s p i ta l  (now H e a l th )  A d v is o ry  

S e rv ic e ,  a body s e t  up in  1969 by th e  S e c re ta ry  o f  S ta te  

t o  r e p o r t  d i r e c t l y  t o  him on v i s i t s  t o  long  s ta y  h o s p i t a l s  

f o r  e l d e r l y  p e o p le ,  p e o p le  w i th  a m enta l i l l n e s s  o r  a 

mental h a n d ic a p , a n o th e r  a sp e c t o f  th e  g o ve rnm en t’ s 

response th e  th e  r e v e la t io n s  abou t c o n d i t io n s  a t  E ly  

h o s p i t a l  (Kogan e t  a l , 1989).

A new id e o lo g y

A t abo u t th e  same t im e  as th e  NDG and NDT were be ing  

e s ta b l is h e d ,  th e  S e c re ta ry  o f  S ta te  a ls o  a p p o in te d  a
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com m ittee  o f  e n q u iry  i n t o  m enta l hand icap  n u rs in g  and c a re  

(Cmnd 7648, 1979). T h is  com m ittee  c o n s id e re d  in  d e t a i l  th e  

s k i l l s  re q u i re d  t o  p ro v id e  r e s id e n t i a l  c a re  s e r v ic e s  to  

p e op le  w i t h  a m enta l h a n d ica p . The. r e p o r t  began w i t h  a 

s ta te m e n t  o f  p r i n c i p l e s :  peop le  w i th  m enta l h a n d ica p , even 

th o se  w i t h  seve re  m enta l h a n d ica p , s h o u ld  use o r d in a r y  

community s e r v ic e s  u n le s s  th e re  was a c le a r  r e c o g n i t io n  

t h a t  g e n e ra l s e r v ic e s  c o u ld  n o t  cope w i t h  a s p e c ia l  need; 

th e  work o f  p r o fe s s io n a ls  sh o u ld  s t re n g th e n  e x i s t i n g  

community n e tw o rks  o f  s u p p o r t  r a th e r  th a n  s u p p la n t  them; 

maximum degree o f  c o o r d in a t io n  o f  s e r v ic e s  sh o u ld  be 

p ro v id e d  w i t h i n  and between a g e n c ie s ;  p e o p le  w i th  a m enta l 

hand icap  had a r i g h t  f o r  someone t o  in te r c e d e  on t h e i r  

b e h a l f  t o  ensu re  th e y  re c e iv e d  th e  s e r v ic e s  r e q u i r e d .  The

Committee f i r m l y  r e je c te d  th e  n e c e s s i ty  o f  h o s p i t a l  ca re

f o r  th e  numbers e n v isa g e d  in  B e t t e r  S e r v ic e s  and argued 

f o r  o r d in a r y  community hous ing  s to c k  as th e  most 

a p p r o p r ia te  fo rm  o f  accommodation. E q u a l ly

c o n t r o v e r s i a l l y , i t  u rged t h a t  a l l  r e s id e n t i a l  s t a f f  

r e g a rd le s s  o f  t h e i r  em p loy ing  a u t h o r i t y ,  sh o u ld  have a 

common t r a i n i n g  and c a re e r  s t r u c t u r e .

The recom m endations o f  th e  Jay Committee were n o t  accep ted  

by th e  governm ent u n t i l  1981 (DHSS, 1981a) b u t  i t s  r e p o r t  

began t o  g iv e  some o f f i c i a l  r e c o g n i t io n  t o  a new

p h i lo s o p h y  o f  c a re  based on th e  p r i n c i p l e s  o f

n o r m a l is a t io n  (W o lfe n s b e rg e r , 1972). F u r th e r  r e c o g n i t io n
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came in  a r e p o r t  produced by DHSS o f f i c i a l s  and th e  fo rm e r  

cha irm an o f  th e  NDG, P e te r  M i t t l e r  (DHSS, 1980). T h is  

r e p o r t  rev iew ed  p ro g re s s  tow a rds  th e  B e t t e r  S e r v ic e s  

t a r g e t s  o f  s e r v ic e  p r o v is io n  by bo th  lo c a l  and h e a l th  

a u t h o r i t i e s .  I t  v e ry  c l e a r l y  c o u n te re d  th e

recommendations o f  th e  W h ite  Paper f o r  c h i l d r e n ’ s 

r e s id e n t i a l  accommodation, s t a t i n g  t h a t  h o s p i t a l s  d id  n o t  

p ro v id e  th e  c o r r e c t  e n v iro n m e n t f o r  c h i ld r e n  to  grow up in  

and t h a t  th e  t a r g e t s  o f  r e s id e n t i a l  p r o v i s io n  f o r  c h i ld r e n  

by b o th  a u t h o r i t i e s  were to o  h ig h .  For a d u l t s ,  i t  th o u g h t  

t h a t  th e  t o t a l  l e v e ls  o f  p r o v is io n  proposed was s t i l l  

a p p r o p r ia te  a l th o u g h  i t  u rged more c o n s id e r a t io n  t o  be 

g ive n  t o  th e  b a lance  o f  p r o v is io n  between h o s p i ta l  and 

com m unity, and t o  a g r e a te r  range o f  types, o f  hous ing  such 

as group homes, s a t e l l i t e  homes, lo d g in g s  and o r d in a r y  

hous ing  s to c k .  I t  s t r o n g ly  s u p p o rte d  th e  W hite  Paper 

t a r g e t  f o r  ATC p la c e s  and expressed conce rn  t h a t  th e se  

m ig h t  n o t  be met.

I t  was p a r t i c u l a r l y  concerned a b o u t d i f f i c u l t i e s  in  

h o s p i t a l  s e r v ic e s .  The im ba lance  o f  p r o v is io n  rem ained, 

in s o f a r  as a sm a ll number o f  d i s t r i c t s  c o n t in u e d  to  

p ro v id e  ca re  f o r  a v e ry  la r g e  number o f  p e o p le  w i th  menta l 

h a n d ica p , w h i l s t  a b ou t 40% o f  h e a l th  d i s t r i c t s  had no 

lo c a l  p r o v i s io n  f o r  p e op le  w i th  m enta l h a n d ica p . I t  was 

concerned a ls o  t h a t  in  re c e n t  y e a rs ,  e x p e n d i tu re  in c re a s e s  

f o r  m enta l hand icap  h o s p i t a l s  had ceased, so t h a t  f u t u r e
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improvements in  h o s p i t a l  ca re  would depend on f a l l i n g  

numbers o f  i n - p a t i e n t s .  I t  u rged t h a t  more a t t e n t i o n  be 

p a id  t o  th e  d e c l in in g  r o le  o f  th e  la rg e  h o s p i t a ls  and t o  

ways o f  g e t t i n g  new s e r v ic e s  i n t o  th e  com munity.

The new id e o lo g y  p u t  fo rw a rd  in  th e  Jay r e p o r t  was g iv e n  

f u r t h e r  im petus by th e  p u b l i c a t io n  o f  An O rd in a r y  L i f e  

( K in g ’ s Fund C e n tre ,  1980) wh ich  drew on th e  e x p e r ie n c e  o f  

th e  e x p e r im e n ts  in  th e  use o f  community f a c i l i t i e s  t o  

p ro v id e  a l l  s e r v ic e s  needed by peop le  w i t h  m enta l hand icap  

in  th e  ENCOR programme, e a s te rn  Nebraska. By b r in g in g  

to g e th e r  th e  e x p e r ie n c e  o f  o th e rs  and p u t t i n g  fo rw a rd  

p r i n c i p l e s  o f  s e r v ic e  deve lopm ent t h a t  c o u ld  be e a s i l y  

un d e rs tood  by p la n n e rs  and managers and members o f  v o lu n 

t a r y  o r g a n is a t io n s  concerned w i th  p e op le  w i th  menta l 

h a n d ica p , t h i s  p u b l i c a t i o n  soon e s ta b l is h e d  i t s e l f  as th e  

s ta n d a rd  t e x t  f o r  s e r v ic e  deve lopm ent, and i t s  t i t l e  as 

th e  sh o r th a n d  e x p re s s io n  f o r  th e  new p h i lo s o p h y  o f  c a re .

The governm ent responded t o  th e se  r e p o r ts  in  s e v e ra l  ways. 

F i r s t ,  i t  issu e d  a c i r c u l a r  (DHSS, 1982) o f f e r i n g  th re e  

ye a r  fu n d in g  f o r  p r o je c t s  des igned  t o  p ro v id e  

accommodation in  th e  community f o r  c h i ld r e n  under th e  age 

o f  16 in  lo n g -s ta y  m enta l hand icap  h o s p i t a l s ;  t h i s  has 

r e s u l te d  in  a d ra m a t ic  decrease  in  th e  number o f  unde r-1 6 s  

re m a in in g  in  h o s p i t a l s .  S econd ly , s e r v ic e s  f o r  peop le  w i th  

m ental hand icap  were a f f e c te d  by th e  g row in g  r e c o g n i t io n
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o f  th e  d i f f i c u l t i e s  in  d e v e lo p in g  community c a re ,  making 

i t  i n c r e a s in g ly  d i f f i c u l t  f o r  c e n t r a l  governm ent t o  a v o id  

ta k in g  a r o le  in  s o r t i n g  o u t  some o f  th e s e  is s u e s .

Resources

I f  th e  p o l i c y  o b je c t i v e  was t o  d e ve lo p  s e r v ic e s  in  th e  

community th e n  re s o u rc e s  hiad t o  be channe led  th e r e .  In  

th e  f i r s t  h a l f  o f  th e  1970s th e  new s o c ia l  s e r v ic e s  

d e p a rtm e n t m a in ta in e d  v e ry  h ig h  ra te s  o f  g ro w th , o v e r  17% 

p .a .  in  c u r r e n t  e x p e n d i tu re  f o r  1972/3 and 1973/4, and 

j u s t  o v e r  13X in  th e  f o l l o w in g  ye a r  (Webb & W istow, 1986, 

p . 3 2 ) .  These re a l  r a te s  o f  g row th  were c o n s id e ra b ly  

h ig h e r  th a n  c e n t r a l  governm ent had p lanned and 

dem onstra ted  a t te m p ts  t o  d e ve lo p  new s e r v ic e s

im m e d ia te ly  a f t e r  th e  e s ta b l is h m e n t  o f  th e  Seebohm s o c ia l  

s e r v ic e s  d e p a rtm e n t.  A t  le a s t  one p re v io u s  s tu d y  has 

shown how d i f f i c u l t  s o c ia l  s e r v ic e s  d e p a rtm e n ts  found  i t  

t o  p la n  and manage g row th  on t h i s  s c a le  (G le n n e rs te r  e t  

a l ,  1983).

F o l lo w in g  th e  o i l  c r i s i s  o f  1973, c e n t r a l  governm ent 

became in c r e a s in g ly  concerned t o  c o n ta in  i n f l a t i o n  by 

im pos ing  l i m i t a t i o n s ,  and then  seve re  l i m i t a t i o n s ,  on 

p u b l i c  ( in c lu d in g  lo c a l  governm ent) e x p e n d i tu re .  

S o c ia l  s e r v ic e s  d e p a rtm e n ts  th u s  fa ce d  a s lo w in g  in  t h e i r  

r a te  o f  g ro w th ,  a l th o u g h  d u r in g  th e  re m a in in g  yea rs  o f  th e  

1970s t h i s  d id  n o t  amount to  c u ts  in  r e a l  e x p e n d i tu re
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l e v e l s ;  t h a t  o c c u r re d  o n ly  in  th e  l a t e  1980s (Evandron e t  

a l , 1990). Y e t ,  as Webb and Wistow p o in t  o u t ,  r e s o u rc in g  

p o l i c i e s  o f  ' th e  1970s underm ined community c a re .  The 

reduced r a te  o f  revenue g row th  in  th e  second h a l f  o f  th e  

decade was i n s u f f i c i e n t  t o  bo th  meet th e  revenue 

consequences o f  e a r l i e r  c a p i t a l  schemes and s u s ta in  

deve lopm ent o f  new community s e r v ic e s .  The a l l o c a t i o n  o f  

a g e n e ra l g r a n t  t o  lo c a l  government p ro v id e d  no gua ra n te e  

t h a t  any in c re a s e  in te n d e d  t o  promote community ca re  would 

in  f a c t  reach s o c ia l  s e r v ic e s  d e p a rtm e n t;  i t  was l e f t  t o  

each lo c a l  a u t h o r i t y  t o  d e c id e  i t s  own p a t te r n  o f  

e x p e n d i tu re .  And, even i f  e x t r a  fu n d s  reached th e  s o c ia l  

s e r v ic e s  d e p a rtm e n ts ,  th e re  was no g u a ra n te e  t h a t  i t  would 

be used f o r  community c a re  s e rv ic e s  o r  f o r  th e  c l i e n t  

g roups f o r  whom i t  m ig h t  be in te n d e d  (Webb & W istow , 1986, 

p. 3 3 ) .

A t  th e  same t im e ,  h e a l th  a u t h o r i t i e s  were b e g in n in g  to  

move to w a rd s  a f a s t e r  r a te  o f  deve lopm ent o f  community 

based s e r v ic e s .  T h is  made s o c ia l  s e r v ic e s  fe e l  uneasy. 

T h e i r  own fu n d in g  was in a d e q u a te  (and re co g n is e d  as such 

by th e  DHSS in  i t s  1980 re v ie w  o f  m enta l hand icap  

s e r v ic e s )  t o  b r in g  abou t a s h i f t  in  th e  ba lance  o f  

s e r v ic e s  between h o s p i t a l  and com munity. The movement o f  

h e a l t h - r u n  s e r v ic e s  i n t o  th e  community was making 

a d d i t i o n a l  demands on lo c a l  s e r v ic e s  f o r  s u p p o r t  t o  th e  

NHS r e s id e n t i a l  p r o v is io n  -  day ca re  p la c e s ,  s o c ia l  work
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s u p p o r t ,  use o f  a d u l t  e d u c a t io n  p la c e s .  The i n a b i l i t y  o f  

th e  NHS t o  l e g a l l y  t r a n s f e r  fu n d s  t o  lo c a l  a u t h o r i t i e s  

( o th e r  th a n  j o i n t  f in a n c e  fu n d s )  was p la c in g  a m a jo r  

l i m i t a t i o n  on th e  deve lopm ent o f  community ca re  and became 

a so u rce  o f  c o m p la in t  t o  c e n t r a l  governm ent.

The g o ve rnm en t’ s response t o  t h i s  was a c o n s u l t a t i v e  

document on d i f f e r e n t  means o f  e f f e c t i n g  such t r a n s f e r s  

(DHSS,1981b ) , and two y e a rs  l a t e r  a new p o l i c y  on revenue 

t r a n s f e r s  (DHSS, 1983). The c o n s u l t a t i v e  document began 

w i th  two sen tences  in d i c a t i n g  a much g r e a te r  commitment t o  

community ca re  th a n  had been e x h ib i t e d  b e fo re :

Most peop le  who need lo n g - te rm  ca re  can and sh o u ld  be 
looked  a f t e r  in  th e  com munity. T h is  i s  what most o f  
them want f o r  th e m se lve s  and what th o s e  re s p o n s ib le  
f o r  t h e i r  c a re  b e l ie v e  t o  be b e s t . ’ (DHSS, 1981b, 
p a r a . 1 .1 )

The new p o l i c y  o f  fu n d in g  community c a re  made i t  p o s s ib le  

f o r  d i s t r i c t  h e a l th  a u t h o r i t i e s  t o  make annual g ra n ts  t o  

lo c a l  a u t h o r i t i e s  o r  v o lu n t a r y  bod ies  f o r  as long  a p e r io d  

o f  t im e  as th e y  p ro v id e d  s e r v ic e s  f o r  p e o p le  moving o u t  o f  

h o s p i t a l .  Payments c o u ld  now be made f o r  e d u c a t io n  and 

h o u s ing  s e r v ic e s  as w e l l  as f o r  s o c ia l  s e r v ic e s  c a re .  

J o in t  f in a n c e  a rrangem en ts  were improved t o  a l lo w  fu n d in g  

o f  p r o je c t s  t o  l a s t  f o r  10 y e a rs  a t  100% fu n d in g ,  w i t h  an 

a d d i t i o n a l  th re e  ye a r t a p e r in g  p e r io d ,  f o r  p r o je c t s  

h e lp in g  t o  ta k e  p e op le  o u t  o f  h o s p i t a l .  A s e r ie s  o f  p i l o t  

p r o je c t s  were a ls o  funded  (up t o  £16m) by th e  governm ent,
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w ith  e v a lu a t io n  by th e  P ersona l S o c ia l  S e rv ic e s  Research 

U n i t  o f  Kent U n iv e r s i t y ,  t o  e x p e r im e n t w i t h  ways o f  

d e v e lo p in g  new s t y l e s  o f  s e r v ic e s  f o r  p e o p le  coming o u t  o f  

h o s p i t a l  (Renshaw e t  a l . 1988).

The new o p p o r t u n i t i e s  p re s e n te d  t o  s t a t u t o r y  a g e nc ies  by 

the se  changes in  fu n d in g  were q u ic k ly  s e iz e d  upon. There 

was an im m ediate  boo s t g iv e n  t o  th e  use o f  o r d in a r y  

hous ing  as th e  b a s is  o f  r e s id e n t i a l  p r o v i s io n  f o r  peop le  

coming o u t  o f  h o s p i t a l ,  th u s  a l lo w in g  a u t h o r i t i e s  t o  base 

s e r v ic e s  on th e  ’ p r i n c i p l e s  o f  n o r m a l iz a t io n * ;  t h i s  a lo n e  

gave im pe tus  t o  ’ o r d in a r y  l i f e ’ as th e  d o m in ia n t  

p h i lo s o p h y  o f  s e r v ic e  p r o v i s io n .  Many o f  th e se  homes 

became r e g is te r e d  ca re  homes, a l lo w in g  r e s id e n ts  to  c la im  

h ig h e r  DHSS a l lo w a n c e s .  When jo in e d  w i th  th e

gove rnm en t’ s more generous fu n d in g  o f  n o n - s ta tu to r y  

r e s id e n t i a l  p la c e s  f o r  e l d e r l y  p e rso n s , th e re  was an 

im m ediate  im pac t on th e  s o c ia l  s e c u r i t y  b u d g e t;  th e  A u d i t  

Commission e s t im a te d  t h a t  th e  c o s t  o f  s u p p o r t in g  p r i v a t e  

r e s id e n t i a l  c a re  had in c re a s e d  from  £200m in  1984 t o  £500m 

in  1986 ( A u d i t  Commission, 1986). The new fu n d in g  

a rrangem ents  a ls o  made i t  p o s s ib le  f o r  h e a l th  a u t h o r i t i e s  

t o  de ve lo p  t h e i r  own d is c h a rg e  p la n s  w i t h o u t  c o n s u l t a t io n  

w i th  t h e i r  lo c a l  a u t h o r i t i e s ;  th e y  c o u ld  now work d i r e c t l y  

w i th  h o u s ing  a s s o c ia t io n s  t o  s e t  up r e s id e n t i a l  schemes. 

Many became in v o lv e d  in  c o n s o r t iu m  a rrangem en ts  w i th  lo c a l  

a u t h o r i t i e s  ho u s in g  a s s o c ia t io n s  and v o lu n ta r y  b o d ie s ,
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a lth o u g h  most o f  th e  h o u s in g  be in g  p lanned  and p ro v id e d  was 

f o r  peop le  coming o u t  o f  h o s p i t a l .

Emerging Problems

The Care in  the  Community  c i r c u l a r  re s o lv e d  a t  l e a s t  one 

o f  th e  f i n a n c i a l  p ro b le m s , how t o  t r a n s f e r  fu n d s  f o r  

peop le  coming o u t  o f  h o s p i t a l  i n t o  th e  com m unity . Bu t 

many o th e r  p rob lem s rem a ined , and th e  second h a l f  o f  th e  

1980s saw s e v e ra l  r e p o r t s  o u t l i n i n g  th e  v a r io u s  

d i f f i c u l t i e s  b e in g  e x p e r ie n c e d  w h ich  made p ro g re s s  in  

d e v e lo p in g  community ca re  much s lo w e r  th a n  e xpec ted  o r  

d e s i r e d .

Loca l a u t h o r i t i e s ’ conce rn  abou t b e in g  by-passed  has 

a l re a d y  been m e n tio n e d . A f u r t h e r  p rob lem  was t h a t  once 

c l i e n t s  moved i n t o  an a re a ,  th e y  c o u ld  made demands f o r  

a d d i t i o n a l  s e r v ic e s  b u t  lo c a l  a u t h o r i t i e s  ( h e a l t h  o r  

s o c ia l  s e r v ic e s ,  e d u c a t io n  o r  h o u s in g )  were n o t  funded  f o r  

any e x t r a  p r o v i s io n .  T h is  was becoming q u i t e  an . issue  in  

p a r t i c u l a r  l o c a l i t i e s  o f  E ng land , such as th e  s o u th  c o a s t ,  

wh ich  was a t t r a c t i n g  many p r i v a t e  r e s id e n t i a l  homes. The 

p r o v is io n  o f  day s e r v ic e s  was a n o th e r  is s u e  w h ich  re c e iv e d  

c o n s id e ra b le  a t t e n t i o n  in  th e se  a re a s , w i t h  newspaper 

s t o r i e s  abou t c l i e n t s  b e in g  lo cke d  o u t  o f  t h e i r  homes 

d u r in g  th e  day, w andering  th e  s t r e e t s  because th e y  had 

n o th in g  t o  do.
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A f u r t h e r  v o ic e  o f  d i s q u ie t  a b ou t th e  way community ca re  

was b e in g  deve loped  came fro m  th e  S e le c t  Committee on 

S o c ia l  S e rv ic e s  o f  th e  House o f  Commons in  i t s  r e p o r t  on 

community ca re  (House o f  Commons, 1985). The S e le c t  

Committee su p p o rte d  community c a re  b u t n o t  *on th e  cheap*. 

I t  a ls o  argued t h a t  community ca re  c o u ld  n o t  be p ro v id e d  

o v e r n ig h t  -  th e re  was a need f o r  a s lo w  and th o u g h t f u l  

deve lopm ent o f  a w ide  range o f  f a c i l i t i e s  and s e r v ic e s  and 

c o n s id e ra b le  p re p a r a t io n  o f  th e  p u b l i c  t o  a c ce p t peop le  

w i th  d i f f e r i n g  degrees o f  d i s a b i l i t i e s  in  t h e i r  m id s t .

The com m ittee  expressed  conce rn  abo u t th e  emphasis 

( " o b s e s s iv e  c o n c e n t r a t io n " ,  p a ra .  24) be ing  p la ce d  by 

government on th e  d is c h a rg e  o f  p a t ie n t s  from  h o s p i t a l s .  

I t  a rgued t h a t  no h o s p i t a l  sh o u ld  be c lo s e d  b e fo re  a l l  

necessa ry  community f a c i l i t i e s  were in  p la c e  f o r  th o se  

be ing  d is c h a rg e d  and f o r  th o s e  who would o th e rw is e  have 

sough t h o s p i t a l  a d m is s io n .  A f u r t h e r  recommendation was 

t h a t  no p a t i e n t  s h o u ld  be d is c h a rg e d  w i t h o u t  an i n d i v id u a l  

ca re  programme c o v e r in g  a l l  th e  needs t h a t  i n d i v id u a l  had. 

ment on m enta l h e a l th  s e r v ic e s  (DHSS, 1989).

The com m ittee  a ls o  had comments abou t th e  b a lance  o f  ca re  

p ro v id e d  by h e a l th  and lo c a l  a u t h o r i t i e s .  A l th o u g h  i t  d id  

n o t  w ish  t o  see peop le  s ta y  in  h o s p i ta l  u n n e c e s s a r i ly  and 

t h e r e f o r e  accep ted  t h a t  in  th e  im m ediate  f u t u r e ,  h e a l th  

a u t h o r i t i e s  would have a s i g n i f i c a n t  r o le  in  r e s id e n t i a l
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s e r v ic e s ,  in  th e  lo n g - te rm ,  i t  th o u g h t  lo c a l  a u t h o r i t i e s  

sh o u ld  ta k e  on r e s p o n s i b i l i t y  f o r  a l l  community

r e s id e n t i a l  c a re .  J o i n t  f in a n c e  was ’ p la ye d  o u t*  as a 

means o f  t r a n s f e r r i n g  fu n d s  from  h e a l th  t o  lo c a l  au

t h o r i t i e s ;  m enta l han d ica p  s e r v ic e s  were seen in  gene ra l

as underfunded  and u n d e r s ta f fe d .

An e x c e p t io n  t o  th e s e  d i f f i c u l t i e s  occu red  in  Wales, w i th  

th e  p u b l i c a t i o n  o f  th e  a l l - W a le s  s t r a t e g y  f o r  mental 

hand icap  s e r v ic e s  (Welsh O f f i c e ,  1982). The in t e n t i o n

beh ind  t h i s  document was t o  ensure  t h a t  a l l  lo c a l  

a u t h o r i t i e s  in  Wales e v e n t u a l l y  had com prehens ive  s e rv ic e s  

f o r  p e op le  w i t h  m enta l h a n d ica p . The Welsh O f f i c e  to o k  a 

d i r e c t  hand in  b r in g in g  to g e th e r  lo c a l  and h e a l th  

a u t h o r i t i e s  t o  p roduce  community based s e r v ic e  p la n s  and 

t o  p ro v id e  t r a n s i t i o n a l  fu n d in g  t o  a l lo w  new s e r v ic e s  t o  

d e ve lo p  l o c a l l y .  No o th e r  p a r t  o f  G re a t B r i t a i n  had such 

a h e lp in g  and g u id in g  hand fro m  c e n t r a l  governm ent in  t h i s  

p o l i c y  a re a .

A m a jo r  re v ie w  o f  th e  c u r r e n t  p rob lem s found  in  

im p le m e n tin g  community ca re  was produced by th e  A u d i t  

Commission in  1986. I t  rev iew ed  s e r v ic e s  f o r  p e o p le  w i th  

m enta l o r  p h y s ic a l  h a n d ica p s , mental i l l n e s s  and e ld e r l y  

p e o p le ,  in  p a r t i c u l a r  a rrangem ents  f o r  long  te rm  c a re .  

The r e p o r t  gave le g i t im a c y  to  some o f  th e  c u r r e n t  concerns  

a b o u t th e  f a i l u r e  t o  de ve lo p  community c a re ;  i t  showed
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t h a t  p rob lem s la y  a t  s t r u c t u r a l  and f i n a n c i a l  a l l o c a t i v e  

le v e ls  r a th e r  th a n  lo c a l  p o l i t i c a l  and a d m in i s t r a t i v e  

f u n c t io n s .  In  p a r t i c u l a r  i t  c i t e d  th e  p e c u l i a r i t i e s  o f  

th e  ways fu n d s  were d i s t r i b u t e d  t o  th e  NHS and lo c a l  

a u t h o r i t i e s ;  th e  r e s t r a i n t s  p la ce d  on lo c a l  a u t h o r i t y  

e x p e n d i tu re  wh ich  p e n a l is e d  a u t h o r i t i e s  f o r  expand ing  

community s e r v ic e s ;  th e  la c k  o f  b r id g in g  f in a n c e  t o  a l lo w  

s e r v ic e s  t o  be b u i l t  up; and th e  p e rv e rs e  e f f e c t s  o f  a 

s o c ia l  s e c u r i t y  system  w h ich  a l lo w s  b e n e f i t s  on th e  b a s is  

o f  l o c a t io n  and ty p e  o f  s e r v ic e  r a th e r  than  needs o f  

c l i e n t s .

The Commission recommended a d m in i s t r a t i v e  changes des igned  

t o  remove some o f  th e  im pedim ents t o  d e v e lo p in g  community 

c a re  f o r  th e  th re e  p r i n c i p l e  c l i e n t  g ro u p s . For peop le  

w i t h  m enta l and p h y s ic a l  h a n d ica p s , lo c a l  a u t h o r i t i e s  

s h o u ld  be made re s p o n s ib le  f o r  long  te rm  c a re ,  e x c e p t  f o r  

th o s e  whose hand icaps  were so seve re  as t o  r e q u i r e  m ed ica l 

s u p e r v is io n .  For p e o p le  w i th  m enta l i l l n e s s ,  th e  NHS 

would  r e t a in  th e  lead  r e s p o n s i b i l i t y ,  b u t  would e i t h e r  

pu rchase  a p p r o p r ia te  s o c ia l  ca re  from  o th e r  a g e n c ie s  o r  

would  be j o i n t  budget h o ld e rs  w i th  s o c ia l  s e r v ic e s .  Long 

te rm  c a re  o f  e l d e r l y  pe rsons would be p ro v id e d  by a 

manager who c o n t r o l l e d  a s in g le  budget t o  w h ich  both  

h e a l th  and s o c ia l  s e r v ic e s  would c o n t r i b u t e .  In  the se  

ways, th e  s t r u c t u r a l  p rob lem s in  p r o v id in g  community ca re  

and ove rcom ing  th e  o b s ta c le s  o f  p a s t s e r v ic e  t r a d i t i o n s
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could be overcome.

The C om m iss ion 's  f i n a l  recommendation was t h a t  a f u r t h e r  

'h ig h  l e v e l '  re v ie w  o f  th e se  is s u e s  be u n d e rta ke n  t o  

c o n s id e r  th e se  and o th e r  p o s s ib le  o p t io n s  and t o  c o n s id e r  

ways in  w h ich  community ca re  c o u ld  be d e l iv e r e d  t o  

i n d i v id u a l  c l i e n t s .  The Commission produced a n o th e r  

r e p o r t  e x c lu s iv e ly  on s e r v ic e s  f o r  p e op le  w i th  menta l 

han d ica p , wh ich  more o r  le s s  looked  t o  a more in te g r a te d  

s e r v ic e  approach ( A u d i t  Commission, 1987).

C l a r i f y i n g  r e s p o n s i b i l i t i e s

The h ig h  le v e l  re v ie w  o f  community c a re  was unde rta ke n  by 

S i r  Roy G r i f f i t h s ,  a s p e c ia l  a d v is e r  t o  th e  DHSS (DHSS, 

1988). He to o k  s e r io u s l y  th e  A u d i t  Com m ission ’ s w a rn in g  

t h a t  i t  was no lo n g e r  te n a b le  t o  ig n o re  th e  p re s e n t  

d i f f i c u l t i e s  l e s t  th e  em erg ing emphasis on r e s id e n t i a l  as 

opposed to  community ca re  become e n tre n ch e d  as th e  new 

model o f  c a re .  H is  te rm s  o f  re fe re n c e  were :

"To re v ie w  th e  way in  w h ich  p u b l i c  fu n d s  a re  used to  
s u p p o r t  community ca re  p o l i c y  and to  a d v is e  
[S e c re ta ry  o f  S ta te ]  on th e  o p t io n s  f o r  a c t io n  t h a t  
would im prove th e  use o f  th o se  funds  as a 
c o n t r i b u t i o n  t o  more e f f i c i e n t  community c a r e . "  
( p a r a . 2)

The G r i f f i t h  recommendations a t  l a s t  p ro v id e d  th e  r a d ic a l  

r e t h in k  o f  s e r v ic e  r e s p o n s i b i l i t i e s  and fu n d in g  p o in te d  to  

as needed. G r i f f i t h s ’ a n a ly s is  o f  th e  p rob lem s in v o lv e d  

were summarised in  pa rag raph  9:
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"A t  th e  c e n t re ,  community ca re  has been t a lk e d  o f  f o r  
30 yea rs  and in  few areas can th e  gap between 
p o l i t i c a l  r h e t o r i c  and p o l i c y  on th e  one hand, o r  
between p o l i c y  and r e a l i t y  in  th e  f i e l d  on th e  o th e r  
hand bheen so g r e a t .  To t a l k  o f  p o l i c y  in  m a t te rs  o f  
ca re  e x c e p t in  th e  c o n te x t  o f  a v a i la b le  re s o u rc e s  and 
t im e s c a le s  f o r  a c t io n  owes more t o  th e o lo g y  th a n  t o  
th e  p u rp o s e fu l  d e l i v e r y  o f  a c a r in g  s e r v ic e .  T h is  i s  
n o t  an argument in  i t s e l f  f o r  more re s o u rc e s .  The 
in t e n t i o n  i s  t h a t  p o l i c y  and re s o u rc e s  s h o u ld  come 
in t o  re aso n a b le  r e l a t i o n s h ip ,  so t h a t  we a re  c le a r  
abou t what community ca re  s e r v ic e s  a re  t r y i n g  t o  
a ch ie ve  and so t h a t  le a d e rs h ip  and d i r e c t i o n  t o  th o se  
p r o v id in g  s e r v ic e s  can be g iv e n . "

M a jo r changes were proposed f o r  lo c a l  a u t h o r i t i e s .  They 

were t o  become s t r a t e g i c  p la n n e rs  o f  community ca re  

s e r v ic e s  and th e  a sse sso rs  o f  need f o r  s o c ia l  ca re  o f  i t s  

r e s id e n ts .  P r o v is io n  o f  s e r v ic e s  was t o  be encouraged t o  

be un d e rta ke n  by v o lu n ta r y  and p r i v a t e  b o d ie s  r a th e r  th a n  

lo c a l  a u t h o r i t i e s .  Funds were t o  be t r a n s f e r r e d  fro m  th e  

s o c ia l  s e c u r i t y  budget c u r r e n t l y  fu n d in g  r e s id e n t i a l  ca re  

t o  lo c a l  a u t h o r i t i e s  who c o u ld  use th o se  fun d s  t o  p ro v id e  

d o m ic i l i a r y  and community based c a re ,  and r e s id e n t i a l  c a re  

i f  a p r o p r ia te .  A l l  c l i e n t s  would re c e iv e  th e  same ho u s in g  

and income s u p p o r t  b e n e f i t s  so th e re  would  no lo n g e r  be a 

f i n a n c i a l  in c e n t iv e  t o  use r e s id e n t i a l  c a re .  Loca l 

a u t h o r i t i e s  were t o  p roduce and p u b l is h  annual community 

c a re  p la n s  so i t s  r e s id e n ts  c o u ld  have a c le a r e r  id e a  o f  

what was a v a i la b le .  The r o le  o f  h e a l th  a u t h o r i t i e s  was 

l im i t e d  t o  p r o v id in g  a p p ro p r ia te  community h e a l th  

s e r v ic e s .  A new r o le  o f  community c a r e r  was t o  be
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deve loped , so t h a t  one person would p ro v id e  th e  b a s ic  range 

o f  p e rso n a l and p r a c t i c a l  ca re  needed t o  m a in ta in  someone 

a t  home.

T h is  r e p o r t  re c e iv e d  mixed r e a c t io n s .  I t  o b v io u s ly  

addressed what had been seen as th e  main d i f f i c u l t i e s  in  

d e v e lo p in g  community ca re  in  th e  p a s t  -  s p l i t  

r e s p o n s i b i l i t i e s ,  fu n d in g  from  d i f f e r e n t  so u rce s  -  b u t  i t  

c l e a r l y  u p se t h e a l th  a u t h o r i t i e s  in  t h a t  i t  fo cu sse d  v e ry  

much on s o c ia l  ca re  in  th e  community b u t  n o t  on th e  

d i f f i c u l t i e s  o f  p r o v id in g  community h e a l th  s e r v ic e s  o r  o f  

c o o r d in a t in g  th e se  w i th  s o c ia l  c a re .  N o n e th e le s s ,  w i th  

some m o d i f i c a t io n  in  th e  menta l h e a l th  a re a ,  th e se  

recommendations were accep ted  by th e  governm ent in  a W h ite  

Paper C a r in g  f o r  Peop le  wh ich  was p u b l is h e d  in  November 

1989 (Cm 8 4 9 ).

C o n c lu s io n

T h is  b r i e f re v ie w o f th e  n a t io n a l p o l i c y e n v i ronment i n

wh ich  th e c lo s u re o f D aren th  Park h o s p i t a l  to o k  p i ace

i l l u s t r a t e s many o f th e  themes t o  be d i  scussed i n

succeed i ng c h a p te rs •

I t  began w i th  th e  p u b l i c a t io n  o f  B e t t e r  S e r v ic e s  f o r  the  

M e n t a l l y  Handicapped  in  1971, th e  f i r s t  a t te m p t  t o  g iv e  

o f f i c i a l  s u p p o r t  f o r  th e  deve lopm ent o f  com m unity-based 

s e r v ic e s  on a much la r g e r  s c a le  th a n  b e fo re .  T h is  theme



was c a r r ie d  th ro u g h  by c r i t i c a l  r e p o r t s  by th e  HAS and NDT 

on h o s p i t a l  s e r v ic e s  and by th e  in c r e a s in g  acceptance  

g iv e n  t o  p r i n c ip l e s  o f  n o r m a l is a t io n  as th e  b a s is  o f  

s e r v ic e  p r o v is io n ,  w h ich  e v e n tu a l ly  le d  t o  lo c a l  a u th o r 

i t i e s  be ing  g ive n  th e  p r im e  r e s p o n s i b i l i t y  f o r  s e r v ic e s  

f o r  peop le  w i th  le a r n in g  d i s a b i l i t i e s  in  C a r in g  f o r  People  

in  1989. The heme o f  d e i n s t i t u t i o n a l i s a t i o n  i s  taken  up 

p r i n c i p a l l y  in  c h a p te r  tw o .

A second theme r e la te s  t o  ideas  abou t p la n n in g .  B e t t e r  

S e r v ic e s  gave c e n t r a l  governm ent a s t r a t e g i c  r o le  o f  

i d e n t i f y i n g  a model o f  s e r v ic e  and is s u in g  gu idance  in  th e  

fo rm  o f  n o rm a t iv e  le v e ls  o f  p r o v is io n  f o r  lo c a l  h e a l th  and 

s o c ia l  s e r v ic e s  a u t h o r i t i e s  t o  f o l l o w .  C o o rd in a t io n  

between s e rv ic e s  p ro v id e d  by th e se  b o d ie s  was t o  be 

ach ie ve d  by j o i n t  p la n n in g  mechanisms. The h i s t o r y  o f  

t h i s  p e r io d  shows tha r^  n e i t h e r  o f  th e se  approaches 

ach ie ve d  th e  s h i f t  in  th e  ba lance  o f  ca re  d e s ire d  by 

governm ent. In  th e  end, th e  DHSS began t o  g a in  some o f  i t s  

o b je c t i v e s  by p r o v id in g  in c e n t iv e s  to  th e  s t a t u t o r y /  

a u t h o r i t i e s  t o  ta k e  up i t s  p r i o r i t i e s  w h i l s t  a c c e p t in g  t h a t )  

th e  model o f  ca re  i t  had i d e n t i f i e d  was no lo n g e r  th e  one^ 

wanted by f i e l d  a u t h o r i t i e s .  The theme o f  p la n n in g  

approaches i s  taken  up in  c h a p te rs  5, 6 and 8.

Even changes in  th e  approach to  p la n n in g  were i n s u f f i c i e n t  

t o  a c h ie ve  th e  gove rnm en t’ s o b je c t i v e  o f  com m unity-based
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c a re .  C a r in g  f o r  Peop le  had t o  unscram b le  some o f  th e  

complex a rrangem ents  o f  r e s p o n s i b i l i t i e s  and fu n d in g  

which had grown up in  th e  p a s t ,  p re v e n t in g  c o o p e ra t io n  

when th e  w i l l  t o  c o o p e ra te  was p re s e n t .  C hap te r 12 

d is c u s s e s  how C a r in g  f o r  Peop le  m ig h t a f f e c t  th e  is s u e  o f  

h o s p i t a l  c lo s u re s .
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C hap te r 2

Arguments a g a in s t  i n s t i t u t i o n s

D u r in g  th e  second h a l f  o f  th e  19th c e n tu r y ,  V i c t o r i a n  

B r i t a i n  c re a te d  a s e r ie s  o f  i n s t i t u t i o n s  t o  p ro v id e  c a re  

f o r  peop le  s u f f e r i n g  fro m  menta l i l l n e s s  and m enta l 

h a n d ica p . The q u a l i t y  o f  ca re  found  in  th e s e  i n s t i t u t i o n s  

may have been p o o r ,  b u t  th e y  d id  re p re s e n t  an improvement 

o v e r  th e  a r b i t r a r y  and c r u e l  t r e a tm e n t  o f  i n d i v i d u a l s  in  

p r i v a t e  u n re g is te r e d  madhouses wh ich  preceded th e  p u b l i c  

i n s t i t u t i o n s .

Now, in  th e  second h a l f  o f  th e  20 th  c e n tu r y ,  a l l  t h i s  i s  

t o  be re v e rs e d .  I n s t i t u t i o n s  a re  seen t o  be bad p la c e s ,  

w h ich  harm r a th e r  th a n  h e lp  t h e i r  in m a te s . 

D e i n s t i t u t i o n a l i s a t i o n  i s  be in g  take n  up w i th  th e  same 

f e r v o u r ,  r h e t o r i c a l  c o n v ic t io n  and la c k  o f  e v id e n ce  t h a t  

one im ag ines i n s t i t u t i o n a l i s a t i o n  re c e iv e d  in  i t s  t im e .

The p a s t  f o r t y  yea rs  have seen many c r i t i c i s m s  a g a in s t  

m enta l i n s t i t u t i o n s  -  th o s e  t r e a t i n g  m enta l i l l n e s s  and 

th o se  t r e a t i n g  m enta l h a n d ica p . There a re  d i f f e r e n c e s  in  

th e  p rob lem s found  in  th e s e  two ty p e s  o f  i n s t i t u t i o n s ,  b u t  

t h e re  a re  a ls o  many s i m i l a r i t i e s ,  p a r t i c u l a r l y  a t  th e  

o r g a n is a t io n  l e v e l .  The a t ta c k s  on i n s t i t u t i o n s ,  by 

academ ics, p r o fe s s io n a ls  and th e  m edia , have a l l  

c o n t r ib u te d  t o  th e  deve lopm ent o f  an id e o lo g y  t h a t  a l l  i n -  

s t i t u i o n s  a re  wrong. Indeed , in  th e  1970s and 1980s th e re
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were many examples o f  d i f f e r e n t  ty p e s  o f  i n s t i t u t i o n s  

c lo s in g ;  even th e  p r is o n  s e r v ic e  began t o  d e ve lop  non

c u s to d ia l  s e r v ic e s .  T h is  c h a p te r  c o n s id e rs  some o f  th e

argum ents a g a in s t  m enta l i n s t i t u t i o n s  and th e  b a ck la sh

a g a in s t  th e se  argum ents . The D aren th  p r o j e c t  e x h ib i t e d  

bo th  th e se  t r e n d s .

Legal c r i t i c i s m

D i r e c t  a s s a u l ts  on i n s t i t u t i o n s ,  and m enta l h o s p i t a l s  in  

p a r t i c u l a r ,  began in  th e  e a r l y  1950s. One o f  th e  e a r l i e s t  

was based on a le g a l  a rgum ent: 50 ,000  O u ts id e  th e  Law

(NCCL) r e k in d le d  fe a r s  a b ou t w ro n g fu l d e te n t io n  w h ich  had 

in  th e  p re v io u s  c e n tu ry  le d  t o  a le g a l  p roce ss  o f  

c e r t i f i c a t i o n  f o r  peop le  w i th  m ental i l l n e s s .

T h is  pam phle t now argued t h a t  m e n ta l ly  subnormal peop le  

la cke d  some o f  th e  le g a l  sa fe g u a rd s  a g a in s t  w ro n g fu l  

d e te n t io n  a v a i la b le  t o  peop le  w i th  m enta l i l l n e s s ,  and

t h a t  th e  methods o f  t e s t i n g  young p e op le  f o r  m ental 

d e f i c ie n c y  f a i l e d  t o  d i s t i n g u is h  te m p o ra ry  backwardness 

f ro m  permanent d e f i c ie n c y .  C o n d i t io n s  in  m enta l d e f i c ie n c y  

i n s t i t u t i o n s  c re a te d  a ’ ve s te d  i n t e r e s t *  in  r e t a in in g  

p e o p le  r a th e r  than  r e le a s in g  them; p a t ie n t s  o f t e n  d id  

work wh ich  would o th e rw is e  r e q u i r e  a d d i t i o n a l  p a id  s t a f f  

and h o s p i t a ls  to o k  on com mercia l work w i t h o u t  a d e q u a te ly  

p a y in g  p a t ie n t s .  The pam ph le t demanded a r e v is io n  to  

e x i s t i n g  law t o  p re v e n t  such c o n d i t io n s  fro m  c o n t in u in g ,  

and c o n t r ib u te d  tow ards  th e  s e t t i n g  up o f  th e  Royal 

Commission on M ental H e a lth  in  1954.
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S o c io lo g ic a l  s tu d ie s  o f  m enta l h o s p i t a ls

Academic re s e a rc h e rs  began t o  pay a t t e n t i o n  t o  th e  s t a t e  

m enta l i l l n e s s  h o s p i t a l s  from  a s o c io lo g i c a l  s ta n c e ,  

s t a r t i n g  w i t h  s e v e ra l  s tu d ie s  c a r r ie d  o u t  in  Am erica  

(S ta n to n  & Schwarz, 1954; B e lknap , 1956; Dunham & 

W einberg , 1960 ). These s tu d ie s  fo cu sse d  on th e  

in te r p e r s o n a l  r e la t i o n s h ip s  among th e  v a r io u s  s t a f f  g roups 

employed a t  th e  h o s p i t a l s  and between s t a f f  and p a t ie n t s ,  

and th e  ways in  wh ich  th e se  a f f e c te d  th e  p r im e  o b je c t i v e  

o f  th e  h o s p i t a l s  -  th e  ca re  o r  r e h a b i l i t a t i o n  o f  p a t ie n t s .  

What th e y  fo und  was an o r g a n is a t io n a l  s t r u c t u r e  w i t h i n  th e  

h o s p i t a l  geared tow ards  c u s to d ia l  ca re  r a th e r  th a n  cu re  o r  

r e h a b i1i t a t i o n :

c o n s id e ra b le  s h o r ta g e  o f  p r o fe s s io n a l  s t a f f  o f  a l l  

ty p e s  w i t h i n  h o s p i t a l s  t o  c a r r y  o u t  t r e a tm e n t  

programmes, w h ich  le d  to  c y n ic is m  a b o u t t h e i r  jo b s  

and t h e i r  r o le s  w i t h i n  h o s p i t a l s ;

because o f  the se  s h o r ta g e s  o f  s t a f f ,  th e  t re a tm e n t  

and management o f  p a t ie n t s  was d e te rm in e d  by th e  ward 

a t te n d a n ts ,  th e  le a s t  w e l l - t r a i n e d  o f  a l l  s t a f f ;  

th e  ex trem e s h o r ta g e  o f  t r a in e d  s o c ia l  w o rke rs  

r e s u l te d  in  poor l i n k s  be ing  m a in ta in e d  between th e  

p a t i e n t  and h is  f a m i l y ,  and among th e  f a m i l y ,  th e  

community and th e  h o s p i t a l ,  so t h a t  p a t i e n t s  who 

m ig h t have been a b le  to  be d is c h a rg e d  were l e f t  in  

hosp i t a l ;

th e  s o c ia l  c la s s  d i f f e r e n c e s  between p r o fe s s io n a l
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s t a f f ,  e s p e c ia l l y  d o c to rs  and a t te n d a n ts ,  le d  t o  

a t t i t u d e s  o f  s u s p ic io n ,  avo idance  and h o s t i l i t y ,  

r e s u l t i n g  in  c o n s id e ra b le  b a r r i e r s  t o  co m m u n ica tion ; 

th e  d i f f e r e n c e s  between th e  fo rm a l and in fo rm a l  

s t r u c t u r e s  and o b je c t i v e s  o f  h o s p i t a l s  were d is p la y e d  

most c l e a r l y  a t  th e  ward l e v e l .  The o f f i c i a l  d u t ie s  

o f  ward a t te n d a n ts ,  f o r  example in  S ou the rn  S ta te  

H o s p i ta l  (B e lk n a p ) ,  were t o  c le a n  th e  ward and a t te n d  

t o  th e  p h y s ic a l  needs o f  th e  p a t i e n t s ;  what th e  

re se a rch  re v e a le d  was t h a t  due t o  u n d e r s t a f f i n g  ( th e  

h o s p i t a l  had 4800 p a t ie n t s  and 600 s t a f f )  th e  ward 

a t te n d a n ts  s p e n t t h e i r  t im e  s u p e r v is in g  th e  work 

done by p a t ie n t s  who d id  th e  c le a n in g  o f  th e  ward , 

washing and fe e d in g  o f  o th e r  p a t ie n t s  and o th e r  ta s k s  

o f f i c i a l l y  b e lo n g in g  t o  th e  ward a t te n d a n ts .  For 

t h i s  reason , what seemed t o  be a con fu se d  m ix tu re  o f  

p a t ie n t s  on th e  wards was seen t o  r e l a t e  t o  th e  need 

t o  have an adequate number o f  ’ m i ld *  m enta l p a t ie n t s  

t o  h e lp  on w ards. The p r im e  needs o f  th e  a t te n d a n ts  

were f o r  o rd e r  and c o n t r o l , and th e s e  tended to  

o v e r r id e  th e  needs o f  p a t i e n t s .

A n o th e r  s tu d y  by G r e e n b la t t ,  York and Brown (1955) 

d e s c r ib e d  how s e v e ra l  h o s p i t a l s  had changed t h e i r  reg im es 

to  produce th e r a p e u t ic  e n v iro n m e n ts ,  u n d e r l i n in g  th e  

im p o rtance  o f  s o c ia l  r e h a b i l i t a t i o n  as a key f a c t o r  in  th e  

d is c h a rg e  p rocess  o f  m enta l i l l n e s s  h o s p i t a l s .  M enta l 

h o s p i t a l s  came t o  be seen as p re v e n t in g  r a th e r  than  

p r o v id in g  t re a tm e n t .  T h is  s tu d y  and th o s e  m entioned
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p r e v io u s ly  p o in te d  t o  th e  im p o rta n ce  o f  g a in in g  th e  

c o o p e ra t io n  o f  th e  p a t i e n t  in  a c h ie v in g  h is  own re c o v e ry  

and o f  m o d i fy in g  th e  h o s p i t a l  e n v iro n m e n t so t h a t  i t  was 

more re s p o n s iv e  to  c l i e n t  needs th a n  t o  o r g a n is a t io n a l  

demands. These s tu d ie s  a t te m p te d  t o  f i n d  ways o f  making 

h o s p i t a l  ca re  more e f f e c t i v e ;  o n ly  one a u th o r ,  B e lknap , 

c h a l le n g e d  th e  id e o lo g y  o f  h o s p i t a l s :  " th e  f a i l u r e  o f

re fo rm  was t o  ask w he the r a la r g e - s c a le ,  c e n t r a l i s e d  and 

p a r t l y  s e l f - s u f f i c i e n t  i n s t i t u t i o n  i s  in  f a c t  a b le  t o  

f u n c t io n  e f f e c t i v e l y  in  th e  t re a tm e n t  o f  th e  m e n ta l ly  i l l "  

(o p . c i t . , p . 2 0 5 ).

C l i n i c a l  c r i t i q u e s

S im i la r  is s u e s  came t o  be ra is e d  in  England by B a rto n  

(1959) who was among th e  f i r s t  t o  see * i n s t i t u t i  io n a l  

n e u r o s is ’ as an i l l n e s s ,  b ro u g h t  abou t by a le n g th y  s ta y  

in  a h o s p i t a l .  The main symptoms o f  t h i s  i l l n e s s  were an 

u n w i l l in g n e s s  t o  ta k e  r e s p o n s i b i l i t y  f o r  o n e s e l f  and t o  

lea ve  h o s p i t a l  a t  a l l .  T h is  co n cep t was l a t e r  take n  up by 

Wing & Brown in  t h e i r  s tu d y  o f  i n s t i t u t i o n a l i s m  (1 9 7 0 ) .

R a is in g  i n s t i t u t i o n a l i s m  t o  th e  s ta tu s  o f  a d is e a se  gave 

th e  c o n d i t io n  i t  denoted a h ig h e r  s ta t u s  th a n  would i t s  

r e c o g n i t io n  on s o c io lo g ic a l  grounds a lo n e .  I t  was 

im p o r ta n t  t h a t  c l i n i c i a n s  them se lves  began t o  re c o g n is e  

t h a t  a person w i th  a m enta l i l l n e s s  o r  m enta l hand icap  

c o u ld  be made worse, n o t  b e t t e r ,  by h o s p i t a l  c a re .  I t  

he lped  t o  beg in  t o  draw a l i n e  around th e  o r i g i n a l  mental 

i l l n e s s  o r  hand icap  so t h a t  a person c o u ld  be seen as more
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th a n  th e  i l l n e s s ;  t h e i r  p e r s o n a l i t y  and human needs 

remained and demanded re s p e c t .

By th e  end o f  th e  1950s and e a r l y  1960s " p ro g r e s s iv e "  

th o u g h t  in  p s y c h ia t r i c  s e r v ic e s  was r a p i d l y  moving away 

fro m  th e  h o s p i t a l  base to w a rd s  th e  com m unity . Trends in  

th e  M en ta l  H e a l th  S e r v i c e s  (Freeman & F e rn d a le ,  1963) 

b ro u g h t  to g e th e r  many o f  th e  le a d in g  exponents  o f  

community m enta l h e a l th  s e r v ic e s  and reproduced  some o f  

th e  more i n f l u e n t i a l  a r t i c l e s .  In  t h e i r  i n t r o d u c t i o n ,  th e  

e d i t o r s  no ted  t h a t  " t h e r e  i s  a t  p re s e n t  a p e r io d  o f  

trem endous uph e a va l,  in  w h ich  a system  o f  ca re  w h ich  has 

grown up o v e r  more than  a c e n tu ry  i s  be ing  la r g e l y  

d is c a rd e d "  ( i b i d ,  p . x ) .

O th e r  c l i n i c a l  s tu d ie s  were unde rta ke n  a t  th e  MRC S o c ia l  

P s y c h ia t r y  Research U n i t ,  fo c u s s in g  on s e r v ic e s  f o r  peop le  

w i t h  a m enta l hand icap  b u t  f o l l o w in g  th e  same t r e n d  o f  

community o r i e n t a t i o n  found  in  con tem pora ry  th o u g h t  a b ou t 

m enta l i l l n e s s  s e r v ic e s .  These s tu d ie s  tended t o  be 

c r i t i c a l  o f  h o s p i t a l s  f o r  w hat th e y  d id  and f o r  what th e y  

c o u ld  do b u t  d id n ’ t .

O’ Connor and T iz a rd  (1956) rev iew ed s tu d ie s  r e l a t i n g  to  

th e  a b i l i t y  o f  low dependency p a t ie n t s  in  h o s p i t a l  t o  work 

in  o r d in a r y  employment s i t u a t i o n s .  They d e s c r ib e d  a 

s e r ie s  o f  e x p e r im e n ts  w i t h  h o s p i ta l  p a t ie n t s  (some o f  

wh ich  were c a r r ie d  o u t  a t  Darenth  P a rk )  showing how 

r e h a b i l i t a t i o n  s e r v ic e s  c o u ld  be c o n s id e ra b ly  b e t t e r  than
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th o se  c u r r e n t l y  p ro v id e d .  T h e i r  comments on t r a i n i n g  

o p p o r t u n i t i e s  in  h o s p i t a l s  h ig h l ig h t e d  how poor 

r e h a b i l i t a t i o n  s e r v ic e s  were:

"m ost p a t ie n t s  were g iv e n  o c c u p a t io n a l  a c t i v i t y  r a th e r  

th a n  employed on work o f  v a lu e  t o  th e  com munity;

" t h e  work u n d e rta ke n  in  h o s p i t a l s  had a lm o s t no r e l a t i o n  

t o  th e  k in d s  o f  jo b s  done on l ic e n c e  o u ts id e  th e  h o s p i t a l ;  

"equ ip m e n t used in  workshops was o b s o le te ;

" l i t t l e  c o n ta c t  w i t h  com mercia l f i r m s ,  so i t  was hard  t o  

p la c e  t r a in e d  p a t i e n t s ;

" t r a i n i n g  s i t u a t i o n s  were d e vo id  o f  in c e n t iv e s ;

" t o o  l i t t l e  a t t e n t i o n  was p a id  t o  s e le c t io n  and t r a i n i n g  

o f  s u p e rv is o rs  and t r a i n i n g  s t a f f ;

" in a d e q u a te  s u p e r v is io n  o f  p a t ie n t s  on l ic e n c e  o r  in  d a i l y  

s e r v ic e .

The c o n c lu s io n  o f  t h i s  s tu d y  argued t h a t  a f a r  more 

e f f e c t i v e  s e r v ic e  c o u ld  be p ro v id e d  f o r  th e  group o f

m e n ta l ly  hand icapped p e op le  wh ich  would e n ab le  them to

le a d  p ro d u c t iv e  r a th e r  th a n  dependent l i v e s .

F u r th e r  s tu d ie s  by T iz a rd  (1961, 1964) looked a t  th e

s e r v ic e  needs o f  c h i ld r e n  w i th  a menta l hand icap  and t h e i r  

f a m i l i e s ,  and how s e r v ic e s  in  th e  community c o u ld  be

o rg a n is e d  t o  meet th e se  needs. T iz a rd  no ted  in  p a r t i c u l a r  

th e  ways in  wh ich  a t t i t u d e s  tow ards  r e s id e n t i a l  ca re  had 

changed a f t e r  th e  Second World War and how th e

d is a d v a n ta g e s  o f  i n s t i t u t i o n s  had become in c r e a s in g ly  

a p p a re n t  -  t h e i r  g e o g ra p h ic  rem oteness; t h e i r  i n t e l l e c t u a l
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remoteness from  advances in  m e d ic in e ,  e d u c a t io n  and 

p s y c h o lo g y ;  th e  d i f f i c u l t i e s  f o r  f a m i l i e s  in  keep ing  in  

tou ch  w i t h  th e  c h i l d  in  h o s p i t a l ,  and o th e r  a rgum ents . In  

p a r t i c u l a r ,  T iz a rd  s t re s s e d  th e  im p o rta n ce  o f  s iz e  and i t s  

r e l a t i o n  t o  th e  q u a l i t y  o f  s e r v ic e  p ro v id e d .

S tu d ie s  o f  i n s t i t u t i o n s  by s o c i o l o g i s t s / s o c i a l  
a d m in is t r a t io n
The f r o n t a l  a s s a u l t  on t h e '  u n d e r ly in g  id e o lo g y  o f  

i n s t i t u t i o n s  was made by Goffman (1 9 6 1 ) .  G offm an ’ s w ork , 

an a n a ly s is  o f  th e  s o c ia l  s t r u c t u r e  o f  i n s t i t u t i o n s  and 

r e l a t i o n s  between in h a b i t a n t s  and s t a f f ,  c re a te d  a 

p ro to ty p e  o f  a t o t a l  i n s t i t u t i o n .  T h is  was d e f in e d  as ’ a 

p la c e  o f  re s id e n c e  and work where a la rg e  number o f  l i k e  

s i t u a t e d  i n d i v i d u a l s ,  c u t  o f f  from  th e  w id e r  s o c ie t y  f o r  

an a p p re c ia b le  p e r io d  o f  t im e ,  t o g e th e r  le a d  an e n c lo s e d ,  

f o r m a l l y  a d m in is te re d  round o f  l i f e *  ( p .1 1 ) .  The c e n t r a l  

f e a t u r e  o f  a t o t a l  i n s t i t u t i o n  was s a id  t o  be *a breakdown 

o f  th e  b a r r ie r s *  found  in  o r d in a r y  l i f e  n o rm a l ly  

s e p a ra t in g  th e  p la c e  t o  l i v e ,  th e  p la c e  t o  work and th e  

p la c e  f o r  r e c r e a t io n .  F u r th e r ,  f o u r  c h a r a c t e r i s t i c s  o f  th e  

o p e ra t io n  o f  a t o t a l  i n s t i t u t i o n s  was c i t e d :

a l l  a sp e c ts  o f  l i f e  f o r  th e  inm ates  c a r r ie d  on in  th e  

same p la c e  and under th e  same s in g le  a u t h o r i t y ;

’ each phase o f  th e  member’ s d a i l y  a c t i v i t y  i s  c a r r ie d  

on in  th e  im m edia te  company o f  a la rg e  b a tch  o f  

o th e rs ,  a l l  o f  whom a re  t r e a te d  a l i k e  and a re  

re q u ire d  t o  do th e  same t h in g  t o g e t h e r ’ ;
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* a l 1 phases o f  th e  d a y ’ s a c t i v i t y  a re  t i g h t l y  

s c h e d u le d ’ ;

’ th e  v a r io u s  e n fo rc e d  a c t i v i t i e s  a re  b ro u g h t  t o g e th e r  

i n t o  a s in g le  r a t i o n a l  p la n  p u r p o r te d ly  des igned t o  

f u l f i l l  th e  o f f i c i a l  aims o f  th e  i n s t i t u t i o n ’ ( i b i d ,  

P . 17 ).

Academic s o c ia l  a d m in is t r a t o r s  began a ls o  to  ta k e  an 

i n t e r e s t  in  c o n d i t io n s  in  a w ide v a r i e t y  o f  i n s t i t u t i o n s  

and t h e i r  e f f e c t s  on th e  in h a b i t a n t s .  These s tu d ie s  

conc luded  t h a t  th e s e  i n s t i t u t i o n s  f a i l e d  t o  a ch ie ve  th e  

o b je c t i v e s  e s ta b l is h e d  f o r  them and in  th e  p rocess  o f  t h i s  

f a i l u r e  dehumanised t h e i r  in h a b i t a n t s .

F i r s t  was Townsend's su rv e y s  o f  lo c a l  a u t h o r i t y ,  p r i v a t e  

and v o lu n ta r y  i n s t i t u t i o n s  f o r  e l d e r l y  p e op le  in  England 

and Wales (1 9 6 2 ) .  H is  purpose was t o  d e s c r ib e  th e

c o n d i t io n s  found  in  i n s t i t u t i o n s ,  and how’ e l d e r l y  peop le  

l i v e d  in  them. Townsend d id  n o t  a rgue  t h a t  no e ld e r l y  

person  needed i n s t i t u t i o n a l  c a re ;  he d id  c la im  t h a t  a 

s i g n i f i c a n t  p r o p o r t io n  o f  e l d e r l y  p e o p le  then  in  

i n s t i t u t i o n s a l  ca re  had been a d m it te d  because o f  s o c ia l  

f a c t o r s  r a th e r  than  p h y s ic a l  needs: homelessness,

u n a v a i l a b i l i t y  o f  d o m i c i l i a r y  s u p p o r t  s e r v ic e s ,  f i n a n c i a l  

i n s e c u r i t y ,  gen e ra l la c k  o f  s o c ia l  re s o u rc e s ,  o f  f r i e n d s  

o r  f a m i l y  n e tw o rk s .  Over h a l f  o f  new a d m is s io n s ,  he s a id ,  

were p h y s ic a l l y  and m e n ta l ly  f i t  t o  lead  independen t 

1 i ves .
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What was so s t r i k i n g  a b ou t h is  s tu d y  were th e  d e s c r ip t io n s  

o f  c o n d i t io n s  in  th e  homes -  th e  management reg im es, th e  

s o c ia l  i s o l a t i o n  o f  th e  in m a tes , t h e i r  lo s s  o f  o c c u p a t io n ,  

th e  p h y s ic a l  p o v e r ty  o f  th e  e n v iro n m e n t,  th e  lo s s  o f  

d e c is io n  making by th e  e l d e r l y  pe rson  abo u t h is  o r  h e r  

p re s e n t  l i f e  o r  f u t u r e .  A lth o u g h  n o t  a l l  i n s t i t u t i o n s  

were ra te d  as p o o r,  th e  o v e r a l l  p o r t r a i t  p re se n te d  was 

g r im .

A t  th e  end o f  th e  1960s, an i n f l u e n t i a l  p ie c e  o f  s o c ia l  

re s e a rc h  was p u b l is h e d ,  wh ich  fo l lo w e d  Townsend’ s in  

method and subs tance  b u t  was concerned w i t h  i n s t i t u t i o n s  

f o r  peop le  w i th  a m enta l h a n d ica p . Put  Away ( M o r r is ,  

1969) p re se n te d  a d e p re s s in g  p i c t u r e  o f  meagre and 

in a p p r o p r ia te  c o n d i t io n s .  Two t h i r d s  o f  th e  h o s p i t a l s  

s tu d ie d  were housed in  p re -1900  b u i l d in g s .  O nly a 

m in o r i t y  o f  p a t ie n t s  seemed t o  need h o s p i t a l  c a re :  64.6%

o f  th e  p a t ie n t s  had no p h y s ic a l  h a n d ica p , 65* were a b le  t o  

d re s s  and fe e d  th e m se lve s , o n ly  12* were s e v e re ly  

i n c o n t in e n t .  The i s o l a t i o n  o f  th e se  h o s p i t a l s  a f f e c te d  

s t a f f  as w e l l  as p a t i e n t s ,  and th e  s h o r ta g e  and la c k  o f  

r e c o g n i t io n  o f  th e  v a lu e  o f  s p e c i a l i s t  s t a f f  in  e d u c a t io n ,  

o c c u p a t io n a l  th e ra p y  and p s yc h o lo g y , meant t h a t  o n ly  a 

s m a ll number o f  p a t ie n t s  re c e iv e d  any b e n e f i t  fro m  be ing  

in  what was supposed t o  be a s p e c i a l i s t  s e r v ic e  p ro v id e d  

by h o s p i t a l s .  The s t a r k  c o n t r a s t  between th e  l i f e  le d  by 

p a t ie n t s  in  h o s p i t a ls  and t h a t  le d  by th e  m a jo r i t y  o f  

a d u l t s  in  th e  community was due t o  th e  lo s s  o f  f a m i ly
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c o n ta c t ,  th e  la c k  o f  a c t i v i t y  f o r  so many o f  th e  p a t ie n t s ,  

th e  crowded l i v i n g  c o n d i t io n s ,  th e  t re a tm e n t  o f  r e s id e n ts  

by s t a f f  as i f  th e y  were c h i l d r e n .  Even in  v o lu n ta r y  

homes, wh ich  were ra te d  more h ig h ly  th a n  h o s p i t a ls  on 

s ta n d a rd s  o f  p h y s ic a l  e n v iro n m e n t,  th e  a u th o r  c la im e d  t o  

have found  few examples o f  r e h a b i l i t a t i o n  o r  t r a i n i n g .

A l a t e r  s tu d y  was concerned w i th  th e  c a re  o f f e r e d  t o  

m e n ta l ly  handicapped c h i ld r e n  in  i n s t i t u t i o n s  (K in g ,  

Raynes and T iz a rd ,  1971). The re s e a rc h e rs  s e t  o u t  t o  

examine how d i f f e r e n t  e n v iro n m e n ts  found  in  r e s id e n t i a l  

ca re  in f lu e n c e d  th e  way in  w h ich  c h i ld r e n  were b ro u g h t  up, 

by com paring in  d e t a i l  th e  o r g a n is a t io n ,  s t a f f i n g  

s t r u c t u r e s  and p a t te r n s  o f  d a i l y  a c t i v i t i e s  in  two lo c a l  

a u t h o r i t y  c h i l d r e n ’ s homes, a la rg e  p a e d ia t r i c  h o s p i t a l  

w i th  lo n g -s ta y  wards and a m enta l s u b n o rm a l i ty  h o s p i t a l .  

T h e i r  c o n c lu s io n s  su p p o rte d  many o f  th e  ty p e s  o f  

c r i t i c i s m s  made o f  lo n g -s ta y  i n s t i t u t i o n s ,  based on th e  

e x te n t  t o  w h ich  e n v iro n m e n ta l f a c t o r s  h in d e re d  th e  

approach t o  c h i l d - o r i e n t e d  management p r a c t i c e s .  They 

c la im e d  t h a t  th e y  were n o t  a rg u in g  a g a in s t  s iz e  o f  

i n s t i t u t i o n  as such , b u t  a g a in s t  th e  ways in  w h ich  s iz e  

tended t o  be a s s o c ia te d  w i th  o th e r  f a c t o r s  wh ich  worked 

a g a in s t  th e  i n t e r e s t s  o f  c h i l d r e n ,  such as s e p a ra t io n  from  

th e  community because r e s id e n ts  were drawn from  a la rg e  

a re a , s e p a ra t io n  from  f a m i l y  f o r  th e  same reason , prob lem s 

in  r e c r u i t i n g  and r e t a in in g  s t a f f ,  a g r e a te r  tendency f o r  

c e n t r a l i s a t i o n  o f  o r g a n is a t io n a l  p ro ce d u re s  w i t h i n  la rg e  

i n s t i t u i o n s ,  and th e  ways in  wh ich  deve lopm ent o f  s k i l l s
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in  c h i ld h o o d  was hampered by i n s t i t u t i o n a l  p r a c t i c e s  and 

a t t i t u d e s .

S im i la r  c r i t i c i s m s  were made by Oswin (1974) in  h e r  s tu d y  

o f  weekend a c t i v i t i e s  o f f e r e d  t o  hand icapped c h i ld r e n  

l i v i n g  in  th re e  d i f f e r e n t  ty p e s  o f  i n s t i t u t i o n s .  These 

re s e a rc h  r e p o r t s  were d e m o n s tra t in g  t h a t  i t  was p o s s ib le  

to  r a is e  s e v e re ly  m e n ta l ly  handicapped c h i ld r e n  in  ways 

s i m i l a r  t o  th o se  f o r  non-hand icapped  c h i ld r e n  o f  th e  same 

m enta l age, and t h a t  hand icapped c h i ld r e n  b e n e f i t t e d  from  

o p p o r t u n i t i e s  t o  do ’ norm a l*  a c t i v i t i e s .

A more re c e n t  s tu d y  o f  Booth (1985) examined th e  e x te n t  t o  

wh ich  dependency o f  r e s id e n ts  in  lo c a l  a u t h o r i t y  o ld

p e o p le ’ s homes was induced by th e  regim e o f  management o f  

th e  home. He a t te m p te d  t o  lo o k  a t  w h e the r reg im es induced  

dependency because o f  poor p r a c t i c e  o r  w h e the r an 

i n s t i t u t i o n a l  s e t t i n g  was n e c e s s a r i ly  h a rm fu l t o  p e o p le  no 

m a t te r  what ty p e  o f  management s t y l e  was used. The s tu d y  

he d i r e c te d  examined 175 homes in  f o u r  lo c a l  a u t h o r i t i e s  

o ve r  a tw o -y e a r  p e r io d  o f  t im e .  D e s p ite  f i n d i n g  

d i f f e r e n c e s  in  th e  ’ e th o s  o f  re g im e s ’ ( l i b e r a l  t o

r e s t r i c t i v e ) , th e  outcomes f o r  r e s id e n ts  seemed n o t  to  

v a ry  a c c o rd in g  to  reg im e ; he conc luded  t h a t

" s o c i o l o g i c a l l y ,  th e  d i f f e r e n c e s  between regim es m ust, in  

l i g h t  o f  t h i s  s tu d y ,  be seen as a veneer t h a t  d e c o ra te s  

th e  m assive u n i f o r m i t y  o f  i n s t i t u t i o n a l  l i f e ,  

unde rnea th  l i e s  th e  same c ru s h in g  panop ly  o f  c o n t r o ls  o ve r  

l i v e s  and d o in g s  o f  r e s id e n ts "  ( i b i d . ,  p . 2 0 6 ) .  Even
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’ l i b e r a l *  reg im es do n o t  a v o id  th e  n e g a t iv e  e f f e c t s  o f  

i n s t i t u t i o n a l i s m .  " T h is  s tu d y  o b l ig e s  us t o  f a c e . up t o  

th e  f a c t  t h a t  th e  o n ly  su re  way o f  l i m i t i n g  i t s  

[ r e s i d e n t i a l  c a re ]  h a rm fu l e f f e c t s  i s  t o  s to p  a d m i t t in g  

peop le  who, g iv e n  th e  chance, c o u ld  manage w i t h  o th e r  

k in d s  o f  s u p p o r t "  ( i b i d . ,  p . 2 0 9 ) .  S im i la r  c o n c lu s io n s  

were drawn by W i l l  cocks  e t  a l  (1 9 8 7 ) .

Scanda ls

Scanda ls  have p la y e d  a key r o le  in  th e  deve lopm ent o f  

s o c ia l  p o l i c y  in  many f i e l d s  and c a re  p ro v id e d  in  

i n s t i t u t i o n s  i s  an a rea  w h ich  has had c o n s id e ra b le  

a t t e n t i o n .  An e a r l y  r e p o r t  by B a rb a ra  Robb (1967) 

re p e a t in g  v a r io u s  a cco u n ts  o f  what went on in  g e r i a t r i c  

u n i t s  based on what she was t o l d  by n u rs e s ,  r e l a t i v e s  o f  

p a t ie n t s ,  and o th e r s .  C a l lo u s  i n d i f f e r e n c e  t o  p a t i e n t s ,  

e x p lo i t a t i o n ,  rough h a n d l in g ,  removal o f  g la s s e s ,  h e a r in g  

a id s ,  d e n tu re s  and o th e r  i n d i g n i t i e s ,  were p o r t r a y e d  as 

custom ary p r a c t i c e .

Sans E v e r y t h in g  p receded what became a s e r ie s  o f  r e p o r t s  

o f  i n q u i r i e s  s e t  up t o  in v e s t ig a t e  a l l e g a t i o n s  o f  i l l  

t re a tm e n t  o r  poo r t re a tm e n t  in  a v a r i e t y  o f  lo n g - s ta y  

i n s t i t u t i o n s .  S t a r t i n g  w i t h  th e  r e v e la t io n s  a b ou t E ly  

H o s p i ta l  in  1969 (DHSS, 1969) and c o n t in u in g  t o  th e  r e p o r t  

on N o rm a n s f ie ld  in  1978 (DHSS, 1978), a c a ta lo g u e  o f  

f a i l u r e s  a t  a l l  l e v e ls  o f  s e r v ic e  p r o v i s io n  and s e r v ic e  

management were re v e a le d  t o  th e  p u b l i c  (M art in * , 1984). In  

h is  a n a ly s is  o f  r e p o r t s  by Committees o f  I n q u i r y  i n t o
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n in e te e n  h o s p i t a l s ,  M a r t in  c i t e s  common fe a tu r e s  o f  th e  

c o n d i t io n s  found in  th o s e  h o s p i t a ls  w h ich  more o r  le s s  

m ir r o re d  th e  s o c io lo g ic a l  s tu d ie s  o f  h o s p i t a l s  in  th e  

1950s: g e o g ra p h ic  and p r o fe s s io n a l  i s o l a t i o n ;

abandonment o f  p a t ie n t s  by t h e i r  c o m m u n it ie s ; la c k  o f

s u p p o r t  tow ards  s t a f f  by managements; f a i l u r e  o f  

le a d e rs h ip  among a l l  p ro fe s s io n a l  g ro u p s ; poor

i n t e r a c t i o n  and c o o p e ra t io n  among p r o fe s s io n s ;  s h o r ta g e

o f  re s o u rc e s ;  ’ c o r r u p t io n  o f  c a r e ’ -  s u b v e rs io n  o f  p r im e  

o b je c t i v e s  o f  th e  h o s p i t a l  t o  p r e s e r v a t io n  o r  o r d e r ,  q u ie t  

and c le a n l in e s s .  In  th e  a u th o r ’ s v ie w , th e  f a i l u r e s  o f  

ca re  were embedded in  th e  c o n te x t  o f  th e  c o n d i t io n s  in  

w h ich  th e  h o s p i t a ls  were ru n , r a th e r  th a n  th e  s o le

r e s p o n s i b i l i t y  o f  i n d i v i d u a l s .  M a r t in  h im s e l f  d id  n o t  

q u e s t io n  w he the r so many o r  even any p e o p le  sh o u ld  be in  

h o s p i t a l ;  h is  recommendations were aimed a t  im p ro v in g

c o n d i t io n s  w i t h i n  h o s p i t a l s .  But th e  s e r ie s  o f  h o s p i t a l  

s c a n d a ls  which form ed th e  background t o  h is  book 

p u b l i c is e d  th e  n e g a t iv e  fe a tu r e s  o f  h o s p i t a l  l i f e  th e  way 

no academic s tu d y  c o u ld ,  and s i g n i f i c a n t l y  c o n t r ib u te d  t o  

th e  poo r p u b l i c  image o f  h o s p i t a l s .

The economic argum ent .

A lm os t 30 yea rs  o f  re s e a rch  and p o le m ic  worked to w ards  th e  

c r e a t io n  o f  an e n v io rn m e n t in  which i n s t i t u t i o n s  were seen 

as h a rm fu l t o  th e  i n t e r e s t s  and needs o f  t h e i r  

i n h a b i t a n t s .  These argum ents were e a r l y  on taken  up by 

p o l i t i c i a n s  who c o u ld  see o th e r  a d van tages : comnmunity

c a re  w ould  save money because i t  was cheaper than
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i n s t i t u t i o n a l  ca re  ( S c u l l ,  1984, W a lke r ,  1982). For a 

s t a r t ,  many o f  th e  h o s p i t a l s ,  b o th  in  th e  UK and in  th e  

USA, were r a p i d l y  a p p ro a ch in g  a c e n tu ry  in  age; i f  

c o n t in u e d  in  use, th e y  would  r e q u i r e  m a jo r re n o v a t io n  o r  

r e b u i l d i n g .  C lo s in g  them, o r  a t  l e a s t  some o f  them, and 

s e l l i n g  th e  s i t e s  would  r a is e  c a p i t a l .  N e x t,  th o s e  

concerned w i t h  budgets  c o u ld  see t h a t  b r in g in g  p e o p le  o u t  

t o  th e  community c o u ld  save revenue in  s e v e ra l ways. 

Demands f o r  im proved s ta n d a rd s  in  h o s p i t a l  would r e q u i r e  

a d d i t i o n a l  revenue ; d e c re a s in g  th e  number o f  h o s p i t a l  

p a t ie n t s  would  l i m i t  th e  numbers f o r  whom s e r v ic e s  wou ld  

need t o  be im proved , and th u s  l i m i t  th e  c o s ts  o f  

im provem ents. There were peop le  in  h o s p i t a l s  who d id  n o t  

r e q u i r e  th e  2 4 -h o u r  ca re  p ro v id e d ;  th e se  peop le  c o u ld  

l i v e  more in d e p e n d e n t ly  and more in e x p e n s iv e ly  in  th e  

community. I t  would a ls o  be p o s s ib le  t o  s h i f t  th e  c o s ts  

o f  ca re  in  th e  community t o  o th e r  a u t h o r i t i e s  o r  t o  

f a m i l i e s / r e l a t i v e s ;  t h i s  to o  would  lo w e r  th e  c o s t  t o  th e  

h o s p i t a l  b u d g e t.  In  B r i t a i n ,  t h i s  s h i f t  would be from  

c e n t r a l  t a x a t io n  t o  lo c a l  r a te s .

In  th e  USA, s i m i l a r  f i n a n c i a l  c o n s id e r a t io n s  p la y e d  a 

la rg e  r o le  in  d e v e lo p in g  programmes d is c h a rg in g  p a t ie n t s  

p a r t i c u l a r l y  f ro m  m ental i l l n e s s  h o s p i t a l s .  In  th e  case 

o f  s e r v ic e s  i n  C a l i f o r n i a ,  th e  i n t e r p la y  was among th e  

s t a t e  governm ent w h ich  s u p p o rte d  th e  h o s p i t a l s ,  lo c a l  

com m un it ies  w h ich  s u p p o rte d  lo c a l  h e a l th  and w e l fa r e  

s e r v ic e s ,  and th e  fe d e r a l  governm ent w h ich  was w i l l l i n g  t o  

fund  c e r t a i n  ty u p e s  o f  programmes b u t  n o t  o th e rs .  (Segal
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and Aviram, 1978, Cameron, 1978).

The case a g a in s t  d e - i n s t i t u t i o n a l i s a t i o n

Id e o lo g y ,  p r o fe s s io n a l  p r a c t i c e ,  s o c ia l  re se a rch  and 

economics th u s  combined to  make d e i n s t i t u t i o n a l i s a t i o n  a 

fa v o u re d  o p t io n ,  an i r o n i c  t w i s t  t o  m enta l h e a l th  p o l i c y  

as th e s e  were th e  same k in d s  o f  argum ents used t o  d e ve lop  

i n s t i t u t i o n s  a c e n tu ry  ago. And now, as th e n ,  th e  new 

p o l i c y  had i t s  c r i t i c s .  Some a rgued , such as Brown e t  a l  

(1 9 6 6 ) ,  t h a t  th e  d i s a b i l i t i e s  a t t r i b u t e d  t o  long  s ta y s  in  

i n s t i t u t i o n s  were in  f a c t  f o r  some p e o p le ,  th e  symptoms o f  

t h e i r  i l l n e s s ;  d is c h a rg e  t o  th e  community would n o t

change t h e i r  c h a r a c t e r i s t i c s  and m ig h t  make t h e i r  

c o n d i t io n  worse by p la c in g  them in  to o  demanding an 

e n v iro n m e n t.  Jones e t  a l  (1975) made a s i m i l a r  p o in t  w i t h  

re g a rd  to  peop le  w i th  a m enta l h a n d ica p ; no th e o ry  abou t 

d e i n s t i t u t i o n a i s a t i o n ,  n o r m a l is a t io n ,  l a b e l l i n g  o r  any 

o th e r  th e o ry  c o u ld  deny th e  e x is te n c e  o f  seve re  h a n d ica p s , 

and th e  need f o r  s p e c ia l  s e r v ic e s .  These c r i t i c s  

c h a l le n g e d  th e  assum ption  t h a t  i n s t i t u t i o n s  were a lways 

wrong f o r  a l l  p e o p le ,  and t h a t  th e  o n ly  ty p e s  o f

d i s a b i l i t i e s  were th o se  a c q u ire d  by l i v i n g  in  an 

i n s t i t u t i o n .

A second l i n e  o f  c r i t i c i s m  was based on more p ra g m a t ic  

c o n s id e r a t io n s ;  community ca re  may be a v ia b le

a l t e r n a t i v e  b u t  th e  f a c i l i t i e s  in  th e  community a t  p re s e n t

were in a dequa te  and th u s  d e i n s t i t u t i o n a l i s a t i o n  as a 

p o l i c y  was wrong because i t  encouraged d is c h a rg e  w i th o u t
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adequate backup. Thus Sedgwick w ro te  t h a t :

" i n  B r i t a i n  as in  th e  USA, th e  r e d u c t io n  in  th e  r e g i s t e r  
o f  p a t ie n t s  r e s id e n t  in  m enta l h o s p i t a l s  ( f ro m  a peak o f  
154,000 in  1954 t o  around 2 /3  o f  t h i s  t o t a l  in  re c e n t  
y e a rs )  has been a ch ie ve d  th ro u g h  th e  c r e a t io n  o f  a 
r h e t o r i c  o f  ’ community ca re  f a c i l i t i e s ’ , whose in f lu e n c e  
o v e r  p o l i c y  in  h o s p i t a l  a d m iss ion  and d is c h a rg e  has been 
p a r t i c u l a r l y  re m arkab le  when on c o n s id e rs  t h a t  th e y  do 
n o t ,  in  th e  a c tu a l  w o r ld ,  e x i s t "  (1982, p. 192 ).

T h is  to o  was n o t  a new argum ent. T itm u s s  (1963) had

c r i t i c i s e d  th e  governm ent f o r  be ing  to o  o p t i m i s t i c  abou t

th e  rundown o f  h o s p i t a l  beds. He argued t h a t  lo c a l

a u t h o r i t y  e x p e n d i tu re  on m enta l h e a l th  s e r v ic e s  p e r  head

o f  p o p u la t io n  was le s s  in  1959 th a n  i t  was in  1951. He

showed how v a r io u s  governm ent p o l i c i e s  c o n f l i c t e d  w i th

r e h a b i l i t a t i o n  aims and warned t h a t  " t o  s c a t t e r  th e

m e n ta l ly  i l l  in  th e  community b e fo re  we have made

p r o v is io n  f o r  them i s  n o t  a s o lu t i o n "  ( i b i d ,  p . 2 2 3 ).

The more d e t a i le d  d o cu m e n ta t io n  o f  th e  non -deve lopm ent o f  

community s e rv ic e s  comes from  th e  U n ite d  S ta te s  and d e a ls  

l a r g e l y  w i th  m enta l i l l n e s s  s e r v ic e s .  Much o f  t h i s  

d o cum en ta t ion  u n d e r l in e s  th e  dependency o f  s t a t e  

h o s p i t a l s  on th e  g row th  o f  th e  new c u s to d ia l  p r i v a t e  

s e c to r  t o  p ro v id e  th e  a l t e r n a t i v e  c a re  t o  d is c h a rg e d  

p a t ie n t s  -  o f te n  un m o n ito re d  and by u n q u a l i f i e d  s t a f f .  

Some s ta te s  have programmes funded e x c lu s i v e l y  f o r  ex

h o s p i t a l  p a t ie n t s ,  th e re b y  e x c lu d in g  younger pe rsons 

need ing  ca re  b u t  h a v in g  no re c o rd  o f  p re v io u s  

h o s p i t a l i s a t i o n .  In c re a s e s  in  homelessness a re  l in k e d  

w i th  th e  g row ing  number o f  e x - p a t ie n t s  in  what Brown c a l l s  

" th e  new m a r g in a l i t y "  -  th e  way th e  p u b l i c  lumps to g e th e r
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f a c i l i t i e s  f o r  d rug a d d ic t s ,  peop le  w i t h  m enta l i l l n e s s ,  

c o n v ic t s  and o th e r  d e v ia n t  groups (Brown, 1975a). Brown, 

a lo n g  w i th  Chu & T r o t t e r  (1 9 7 4 ) ,  a ls o  p o in t s  t o  th e  way 

t h a t  m enta l h e a l th  programmes in  th e  community a re  n o t  

n e c e s s a r i ly  l in k e d  w i th  th e  m ental h e a l th  c a re  needs o f  

d is c h a rg e d  p a t ie n t s ;  community m enta l h e a l th  s e r v ic e s ,  

f o r  exam ple, a re  based on a m ed ica l model o f  ca re  and 

p ro v id e  a range o f  m e d ic a l /p s y c h o lo g ic a l  s e r v ic e s ,  b u t  

th e y  a t  th e  same t im e  ig n o re  th e  most b a s ic  needs o f  

accommodation, m eals, c lo t h i n g ,  income.

The Am erican e x p e r ie n c e ,  e s p e c ia l l y  o f  p e o p le  w i t h  m enta l 

i l l n e s s  p rob lem s, l a r g e l y  p u b l i c is e d  th ro u g h  t e l e v i s i o n  

and newspapers, has been th e  b a s is  f o r  d o u b ts  in  B r i t a i n  

abou t d e i n s t i t u t i o n a l i s a t i o n  f o r  any group o f  p e o p le .  The 

p o l i c y  o f  s u c c e s s iv e  B r i t i s h  governm ents has been t o  argue  

f o r  th e  deve lopm ent o f  f a c i l i t i e s  in  th e  community w h ich  

would r e s u l t  in  h o s p i t a l s  no lo n g e r  b e in g  needed; 

h o s p i t a l  c lo s u r e  has n o t  f ig u r e d  o v e r t l y  as a p o l i c y  

o b je c t i v e .  Y e t i t  has o f t e n  been h o s p i t a l s  r a th e r  than  

community s e r v ic e s  wh ich  have re c e iv e d  a t t e n t i o n ,  because 

o f  t h e i r  h ig h e r  c o s ts  and th e  d i f f i c u l t i e s  in  managing 

them. W h i ls t  i t  i s  in  th e o ry  p o s s ib le  (and d e s i r a b le )  f o r  

new s e r v ic e s  t o  e x i s t  b e fo re  o ld  ones a re  d is m a n t le d ,  th e  

r e a l i t y  o f  l im i t e d  re so u rce s  and id e o lo g ic a l  commitment to  

ty p e s  o f  s e r v ic e  p r o v is io n  u s u a l ly  have th e  two o c c u r in g  

s im u l ta n e o u s ly  o r  even one c o n t in g e n t  upon th e  o th e r  

(B ra d le y ,  1976). The g row ing  number o f  homeless p e o p le ,  a 

p r o p o r t io n  o f  whom have a m enta l i l l n e s s ,  has u n d e r l in e d
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th e  d i f f i c u l t y  o f  p r o v id in g  new s e r v ic e s  b e fo re  ru n n in g  

down th e  o ld  ones.

C o n c lu s io n

The D aren th  p r o j e c t  was ca ugh t up in  th e s e  ty p e s  o f  

argum ents abou t d e i n s t i t u t i o n a l i s a t i o n .  The h o s p i t a l  

i t s e l f  shared  many o f  th e  fe a tu r e s  i d e n t i f i e d  by e a r l y  

s o c io lo g i c a l  s tu d ie s  o f  la rg e  i n s t i t u t i o n s  and o f  la rg e  

i n s t i t u t i o n s  f o r  peop le  w i th  menta l han d ica p  ( M o r r is ,  

1969; M a r t in ,  1984): o ve rc ro w d in g  o f  w ards , in a d e q u a te

s t a f f i n g  le v e ls ,  poor c l i n i c a l  and e n v iro n m e n ta l  

management. As w i l l  be shown in  c h a p te r  5, e a r l y  a t te m p ts  

t o  b r in g  abou t im provements r e s u l te d  in  l i t t l e  change 

w i t h i n  th e  h o s p i t a l .  When an o p p o r tu n i t y  a rose  t o  s e l l  

th e  h o s p i t a l  la n d ,  i t  became f e a s ib le  t o  p la n  f o r  i t s  

t o t a l  c lo s u r e .

The D aren th  p r o j e c t  a t te m p te d  to  a v o id  some o f  th e  

p i t f a l l s  o f  th e  American e x p e r ie n c e  o f  

d e i n s t i t u t i o n a l i s a t i o n  by e n s u r in g  t h a t  e v e ry  r e s id e n t  was 

d is c h a rg e d  t o  a known a d d re ss . Each person  was t o  have 

day a c t i v i t i e s  a r ra n g e d . But doub ts  remained w h ich  c o u ld  

o n ly  be s e t t l e d  by th e  e x p e r ie n c e  o f  l i v i n g  in  th e  

com m unity. Would th e  community a cce p t in  i t s  m id s t  p e op le  

w i t h  seve re  menta l h a n d ica p , in c lu d in g  u n s o c ia l  b e h a v io u r?  

Would th e  r e s id e n ts  b e n e f i t  from  be ing  in  th e  community? 

These were th e  k in d s  o f  is s u e s  a g a in s t  w h ich  th e  c lo s u r e  

o f  i n s t i t u t i o n s  would be measured.
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C hap te r 3

B r in g in g  Change i n t o  th e  System

T h is  s tu d y  o f  D aren th  p r o je c t  i s  concerned w i th  p la n n in g  

a c t i v i t i e s  used t o  b r in g  abou t th e  h o s p i t a l  c lo s u re  and 

de ve lop  new s e r v ic e s  in  th e  com munity. C hap te r 1 

i d e n t i f i e d  some o f  th e  ways p la n n in g  had changed o v e r  th e  

t im e  o f  th e  D aren th  p r o j e c t .  B e fo re  th e  1974 NHS 

r e o r g a n is a t io n ,  p la n n in g  meant in  e f f e c t  c a p i t a l  p la n n in g ,  

b a s i c a l l y  new d i s t r i c t  g e n e ra l h o s p i t a l s  t o  re p la c e  sm a ll 

and da ted  a cu te  u n i t s  (Brown, 1979). The 1974

re o rg a n i s a t io n  had as one o f  i t s  key fe a tu r e s  th e  

i n i t i a t i o n  o f  a p la n n in g  system on a r a t i o n a l  b a s is ,  

lo o k in g  a t  th e  b e s t  use o f  re so u rce s  a c ro s s  a l l  s e r v ic e s  

and c l i e n t  groups (DHSS, 1972). F u r th e r ,  i t  was t o  be 

extended fro m  c a p i t a l  p la n n in g  t o  s e r v ic e  p la n n in g ,  so 

t h a t  models o f  s e r v ic e  p r o v i s io n ,  manpower p la n s ,  

f i n a n c i a l  p la n s  and c o o r d in a t io n  w i th  o th e r  a g e n c ie s  

became im p o r ta n t  componants o f  p la n s .  R a t io n a l -  

com prehens ive  p la n s  o f  t h i s  ty p e  la s te d  a l i t t l e  le s s  than  

a decade, t o  be re p la c e d  by a p la n n in g  system le s s  

d e t a i le d ,  more focussed  on m a jo r change is s u e s  o n ly  and 

more c lo s e ly  a l ig n e d  w i th  a system o f  a c c o u n t a b i l i t y  

r e v ie w s .
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In  t h i s  c h a p te r ,  some o f  th e  id e a s  abou t th e  n a tu re  o f  

p la n n in g  and im p le m e n ta t io n  w i l l  be e x p lo re d  and r e la te d  

to  changes wh ich  have ta ke n  p la c e  in  th e  NHS.

R a t io n a l  Comprehensive P la n n in g

The essence o f  r a t i o n a l  d e c is io n -m a k in g  i s :  a c l e a r l y

s ta te d  o b je c t i v e ;  i d e n t i f i c a t i o n  o f  a l t e r n a t i v e s ;

a n a ly s is  o f  consequences o f  th e se  a l t e r n a t i v e s ;  c h o ic e  

among them (C a r le y ,  1980). R a t io n a l  d e c is io n -m a k in g  i s  

t h e r e f o r e  a te c h n iq u e  f o r  s o lv in g  p rob le m s . I t s  o r i g i n s  

la y  in  p a r t  in  th e  work o f  F .W .T a y lo r  ( T i l l e t  e t  a l . , 1 9 7 0 )  

and o th e rs  o f  th e  " s c i e n t i f i c  management" movement who 

were concerned t o  a c h ie v e  maximum e f f i c i e n c y .  T a y lo r ’ s 

o b je c t i v e  was t o  prom ote e f f i c i e n c y  in  i n d u s t r i a l  f i r m s  

th ro u g h  s p e c ia l i s a t i o n  and r ig o u ro u s  c o n t r o l  o f  ta s k s ,  

r e s u l t i n g  in  optimum o u tp u t  and p r o f i t  m a x im iz a t io n .  

F in d in g  th e  most e f f i c i e n t  way o f  c a r r y in g  o u t  work was a 

m a t te r  o f  a n a ly s in g  a ta s k  i n t o  i t s  component p a r t s ,  

in c lu d in g  t im e  s t u d ie s .  T h is  was h is  approach t o  p rob lem 

s o lv in g :  a d e t a i le d  s e t  o f  p roce d u re s  based on an a n a ly s is  

o f  a l t e r n a t i v e s  and viewed v e ry  c l e a r l y  from  th e  

p e rs p e c t iv e  o f  a manager.

Something o f  T a y lo r ’ s approach was found  in  s tu d ie s  o f  

e f f i c i e n c y  in  governm ent a c t i v i t y  d u r in g  th e  1950s and
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1960s, i n i t i a l l y  by e co n o m is ts  a t  RAND in v o lv e d  in  US 

Defence Dept work and by o th e rs  engaged in  a n a ly s is  o f  

government f u n c t io n s  f o r  o th e r  de p a rtm e n ts  ( G le n n e r s te r , 

1975). T ha t approach became th e  b a s is  o f  c o s t - b e n e f i t  

a n a ly s is  and la y  beh ind  in  p a r t  a t  le a s t  o f  o th e r  a t te m p ts  

in  B r i t a i n  t o  s y s t e m a t ic a l l y  and co m p re h e n s ive ly  q u a n t i f y  

d e c is io n -m a k in g  -  programme a n a ly s is  re v ie w  in  p a r t i c u l a r .

Such concern  was f o r  th e  e f f i c i e n t  a l l o c a t i o n  o f  

re s o u rc e s ,  g row ing  o u t  o f  th e  in c re a s e d  s o c ia l  and 

economic in t e r v e n t io n s  by government t o  p ro v id e  goods and 

s e rv ic e s  f o r  i t s  c i t i z e n s ;  " v a lu e  f o r  money" i s  th e  most 

re c e n t  e x p re s s io n  o f  t h i s  c o n ce rn .

A te c h n iq u e  f o r  a l l o c a t i n g  re so u rce s  in  r e l a t i o n  to  

programme o b je c t i v e s ,  th e  s t a r t i n g  p o in t  o f  sub- 

o p t im iz a t io n ,  was th e  deve lopm ent o f  programme b u d g e t t in g  

d u r in g  th e  1960s. N ov ick  (1965) d e s c r ib e d  programme 

b u d g e t t in g  as:
S

which  th e  i n i t i a l  emphasis in  on th e  i d e n t i f i a b l e  y  
o u tp u ts  -  m a jo r  o b je c t i v e s  o f  governm ent p rocesses .
I t  th e n  a t te m p ts  t o  o rd e r  th e  in p u ts  -  government 
a c t i v i t i e s  produced by manpower, m a te r ia l ,  re a l  
e s ta te  -  so t h a t  com parisons among w id e r  ranges o f  
a l t e r n a t i v e s  a re  f e a s ib le  and m e a n in g fu l . "  ( p . v i )

Such a system was in t ro d u c e d  in  B r i t a i n  in  th e  e a r l y  1970s 

under a more l im i t e d  v e rs io n  o f  Programme A n a ly s is  and 

Review; i t  covered a s e le c t io n  o f  programmes f o r  re v ie w  

r a th e r  th a n  a t te m p t in g  to  co ve r  th e  e n t i r e  range o f  

a c t i v i t i e s  o f  government depa rtm en ts  each yea r (Banks,

60



1979). W i th in  th e  Departm ent o f  H e a lth  and S o c ia l 

S e c u r i t y ,  a programme budget approach was e s ta b l is h e d  in  

th e  e a r l y  1970s wh ich  focu sse d  on p r i n c i p l e  p o l i c y  a re a s , 

such as s e r v ic e s  f o r  e l d e r l y  peop le  o r  p h y s ic a l l y  

hand icapped . W i th in  each o f  th e se  a re a s , programmes were 

broken down f u r t h e r  i n t o  i n - p a t i e n t  s e r v ic e s ,  day c a re ,  

r e s id e n t i a l  c a re ,  and so on, showing how th e  p o l i c i e s  f o r  

a c l i e n t  group c o u ld  be s u b -o p t im iz e d  f o r  f o r  a n a ly t i c  

p u rposes , in  th e  hope t h a t  th e  programme budget would 

a s s i s t  in  th e  assessment o f  p r i o r i t i e s  a c ro ss  a l l  th e  main 

s e r v ic e  a reas  funded by th e  DHSS.

These v a r io u s  approaches t o  ra t io n a l- c o m p re h e n s iv e  

p la n n in g  c l e a r l y  p la ce d  c o n s id e ra b le  demands on a n a l y t i c  

f u n c t io n s .  Arguments a g a in s t  t h i s  mode o f  r a t i o n a l

d e c is io n -m a k in g  have been p u t  fo rw a rd  on t h e o r e t i c a l  and 

p ra g m a t ic  g rounds .

A: C le a r  o b je c t i v e s :  Some p o l i c i e s  may have c l e a r l y

s ta te d  aims b u t  what i s  more t y p i c a l  o f  p o l i c y  i s  t h a t  i t  

w i l l  be am biguous ly  phrased to  g e n e ra te  a h ig h  le v e l  o f  

s u p p o r t  from  a w ide  range o f  g roups . Issu e s  a re  complex 

so t h a t  h ig h ly  s p e c i f i e d  s ta te m e n ts  a re  n e i t h e r  p o s s ib le  

no r d e s i r a b le  ( B a r r a t t  and H i l l ,  1984).

A r i g i d  d i s t i n c t i o n  between ends and means f a i l s  t o  

re c o g n is e  th e  way in  r e a l i t y  p rob lem s and s o lu t io n s

61



i n t e r a c t  and g o a ls  a re  compromised th ro u g h o u t  th e  p o l i c y  

making p rocess  ( H a l l  e t  a l , 1975, L ind b lo m , 1959, 1965).

T h is  i s  n o t  t o  say t h a t  p o l i c y  makers do n o t  have g o a ls ;  

o n ly  t h a t  t h e i r  g o a ls  g e t  th row n  i n t o  th e  r in g  w i th  those  

o f  o th e rs  in v o lv e d  in  p o l i c y  making who have t h e i r  own 

p e rs p e c t iv e s  on is s u e s .

B: I n fo r m a t io n :  Many com mentators have argued t h a t  th e

in fo r m a t io n  re q u ire m e n ts  o f  r a t i o n a l  p la n n in g  a re  so 

le n g th y  and c o s t l y  t h a t  th e y  become u n a t ta in a b le .  The 

most common o b je c t io n s  r e l a t e  t o  assum ptions  abou t th e  

t im e  and c o s t  o f  i d e n t i f y i n g  and a n a ly s in g  a l l  p o s s ib le  

a l t e r n a t i v e  cou rses  o f  a c t io n  and t h e i r  consequences ( e .g .  

Downs, 1965; Sm ith and May, 1980).

In fo r m a t io n  re q u ire m e n ts  in c lu d e  p r e d ic t io n s  abou t f u t u r e  

e v e n ts  o r  c o n d i t io n s  in  r e l a t i o n  t o  assumed c o s ts  and 

b e n e f i t s  ( A b e l l ,  1975) and t o  th e  c e r t a i n t y  w i th  wh ich  

th e se  p r e d ic t io n s  can be made ( B a n f ie ld ,  1959). There i s  

l i t t l e  e v id e n ce  t h a t  th e  a b i l i t y  t o  p r e d i c t  in  complex 

s i t u a t i o n s  i s  a t  a l l  r e l i a b l e  and t h a t  th e  f u r t h e r  in t o  

th e  f u t u r e  p r e d ic t io n s  r e l a t e ,  th e  le s s  r e l i a b l e  th e y  

become. Consequences can be p r e d ic te d  o n ly  im p e r f e c t l y ,  as 

th e y  l i e  in  th e  f u t u r e .  G iven th e  m u l t i p l e  in t e r e s t s  

in v o lv e d  in  d e c id in g  w h ich  o p t io n  t o  p u rsu e , i t  i s  

e v id e n t  t h a t  d i f f e r e n t  p a r t i c i p a n t s  w i l l  a t ta c h  d i f f e r e n t  

e s t im a te s  to  c o s ts  and b e n e f i t s ,  d is p u te  th e  re le v a n c e  o f
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i n fo rm a t io n  and o f f e r  d i f f e r i n g  i n t e r p r e t a t i o n s  o f  what 

c o n s t i t u t e s  a "p ro b le m " o r  a " s o lu t i o n "  ( e . g . A l 1is o n , 

1971).

A f i n a l  l i m i t a t i o n  i s  th e  c a p a c i ty  o f  an in d i v id u a l  o r  o f  

a p la n n in g  agency a c t u a l l y  t o  hand le  th e  amount

o f  in fo r m a t io n  a r a t i o n a l  method o f  p la n n in g  would 

g e n e ra te :  th e  l i m i t a t i o n s  o f  memory; th e  l i m i t a t i o n s  on

d e a l in g  w i t h  more than  a sm a ll number o f  item s  a t  one t im e  

a p p ly  t o  i n d i v id u a ls  and teams ( F a lu d i ,  1973).

C: Ranking o f  c r i t e r i a :  The m u l t i p l i c i t y  o f  i n t e r e s t s

in v o lv e d  w i l l  b r in g  w i t h  them a m u l t i p l i c i t y  o f  v a lu e s  in  

i d e n t i f y i n g  and o r d e r in g  p re fe re n c e s  among a l t e r n a t i v e  

cou rses  o f  a c t io n .  S im i la r  is s u e s  a re  th u s  ra is e d  in  

ra n k in g  a l t e r n a t i v e s  as were r a is e d  c o n c e rn in g  

in fo r m a t io n ,  namely whose v a lu e s  a re  t o  be ranked and by 

whom. The e x te n t  t o  wh ich  " p u b l i c  i n t e r e s t "  m ig h t fo rm  

th e  b a s is  o f  a ra n k in g  o f  v a lu e s  i s  t h e r e fo r e  open to  

q u e s t io n  (C a r le y ,  1980; W ild a v s k y ,  1966). Rein argues 

t h a t  in  d e m o c ra t ic  s o c ie t i e s  " th e r e  a re  o n ly  c o n f l i c t i n g  

i n t e r e s t s ,  each se e k in g  t o  maxim ise i t s  in f lu e n c e  th ro u g h  

th e  p o l i t i c a l  p ro ce ss "  (R e in ,  1976, p . 9 8 ) .

R a t io n a l  P la n n in g  M o d i f ie d

D e sp ite  th e  in h e re n t  d i f f i c u l t i e s  in  th e  com p le te  r a t i o n a l  

mode, w r i t e r s  have been r e lu c t a n t  t o  s u r re n d e r  th e  id e a  o f
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d e c is io n -m a k in g  as a r a t i o n a l  a c t i v i t y :  " I t  i s

fundam en ta l t o  o u r  c u l t u r e  t h a t  r a t i o n a l  c h o ic e  i s  b e t t e r  

th a n  i r r a t i o n a l  c h o ic e "  (N o v ic k ,  1965, p . 2 6 ) .  There have 

been d i f f e r e n t  a t te m p ts  t o  p re s e rv e  th e  b a s ic  r a t i o n a l  

model by t r y i n g  t o  l i m i t  i t s  demand f o r  com prehens ive  

a n a ly s is .

A . S a t i s f i c i n g :  T a y lo r ’ s work c o n c e n tra te d  on workshop

p r o d u c t io n ;  c r i t i c s  argued t h a t  he had ig n o re d  is s u e s  

concerned w i t h  th e  o r g a n is a t io n  as a w ho le . These ide a s  

were ta ke n  fo rw a rd  by Simon (1945) who a t te m p te d  t o  match 

a t h e o r e t i c a l  u n d e rs ta n d in g  o f  r a t i o n a l  d e c is io n -m a k in g  

w i t h  th e  th e n  c u r r e n t  knowledge o f  b e h a v io ra l  s c ie n c e s .

Simon based h is  t h in k in g  o f  d e c is io n -m a k in g  on th e  

r a t i o n a l  model b u t  deve loped th e  id e a  o f  bounded 

r a t i o n a l i t y :  a r e c o g n i t io n  t h a t  o u r  knowledge o f  a

prob lem  and i t s  e n v iro n m e n t i s  l im i t e d ,  as i s  t im e  and 

money to  be s p e n t on r e s o lv in g  t h a t  p rob lem . T o g e th e r  w i th  

a c o l le a g u e ,  Simon s e t  o u t  t o  produce a th e o ry  abo u t 

o r g a n is a t io n s  which " re c o g n is e s  t h a t  members o f  o rg a n is a 

t i o n s  have w an ts , m o tiv e s  and d r iv e s ,  and a re  l im i t e d  in  

t h e i r  knowledge and in  t h e i r  c a p a c i t ie s  t o  le a rn  and t o  

s o lv e  p rob lem s" (Simon & March, 1958, p . 136).

B: N o r m a t i v e - O p t im a l . A second model o f  m o d i f ie d  r a t i o n a l  

d e c is io n  making was p re se n te d  by D ro r  as th e  n o rm a t iv e -
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o p t im a l model (D ro r ,  1964). T h is  model e n ta i l e d  a sea rch  

f o r  a l t e r n a t i v e  co u rses  o f  a c t io n  o r  p o l i c i e s  w i t h in  a 

d e f i n i t e  c u t - o f f  p o in t ;  r e c o g n i t io n  t h a t  e x t r a - r a t i o n a l  

p roce sse s , e s p e c ia l l y  e x p e r ie n c e ,  p la ye d  a r o le  in  

u n d e rs ta n d in g  and e v a lu a t in g  complex is s u e s ;  and t h a t  

th e se  p rocesses  c o u ld  be c o n s c io u s ly  im proved. D ro r  

accep ted  t h a t  most p o l ic y -m a k in g  fo l lo w e d  p re c e d e n t ,  and 

was s lo w  t o  advance change even when prob lem s o r  

s i t u a t i o n s  changed more r a p i d l y .  He s t re s s e d  t h a t  th e  

model he proposed n o t  m e re ly  f i t  th e  e x p e r ie n c e  o f  p o l i c y  

making b u t  a ls o  had th e  p o t e n t i a l  t o  im prove i t ,  by 

showing how s i g n i f i c a n t  change c o u ld  be b ro u g h t  a b o u t.

C: M ixed  Scann ing.  A t h i r d  a t te m p t  t o  combine what were

seen as p o s i t i v e  fe a tu r e s  o f  r a t i o n a l  p la n n in g  w i th  th e  

more r e a l i s t i c  accep tance  o f  human l i m i t a t i o n s  was 

produced by E tz io n i  as a "m ixed sca n n in g "  approach 

( E t z i o n i ,  1967). T h is  approach was r e la te d  t o  th e  s t r a te g y  

o f  d e c is io n -m a k in g  wh ich  he th o u g h t  s o c ie t y  needed: 

fundam enta l d e c is io n s  wh ich  gave broad d i r e c t i o n  t o  p o l i c y  

a re a s ; and in c re m e n ta l d e c is io n s  wh ich  worked o u t  th e  

d e t a i l s  o f  p o l i c y  w i t h i n  th e  fram ework s e t  by fundam enta l 

p o l i c y  m aking. Fundamental d e c is io n s  were r e la te d  t o  

f a i r l y  r a d ic a l  change seen t o  be needed; in c re m e n ta l 

d e c is io n s  r e la te d  more t o  " s t a b le "  s i t u a t i o n s .

Mixed scann ing  c o n s is te d  o f  a broad brush sweep adopted a t
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a more d e t a i le d  e x a m in a t io n  o f  some s e le c te d  a rea s , 

re v e a le d  as " r e q u i r i n g "  d e t a i le d  e x a m in a t io n .  Scanning 

was t h e r e f o r e  bo th  r a t i o n a l  in  a l im i t e d  number o f  a reas 

and " t r u n c a te d "  f o r  th e  m a jo r p o r t io n  o f  a f i e l d  o f  s tu d y .  

The o v e rv ie w  in c lu d e d  e x p lo r in g  th e  main a l t e r n a t i v e  

cou rses  o f  a c t io n ,  b u t  w i th o u t  go in g  i n t o  d e t a i l  about any 

o f  them; t h a t  would come l a t e r  when o n ly  a few had been 

i d e n t i f i e d  f o r  in -d e p th  s tu d y .

Each o f  the se  modelr sh a re s , t o  v a r y in g  deg rees , th e  

weaknesses o f  th e  r a t i o n a l  model. They a l l  assume t h a t  

g ive n  a s e t  o f  d a ta ,  th e  same c h o ic e  o f  a l t e r n a t i v e  w i l l  

be reached by a l l  -  a one b e s t s o lu t i o n  approach . 

S econd ly , th e se  d e c is io n -m a k in g  models a re  c e n t r a l i s t ;  

th e y  im p ly  a h ie r a r c h y  o f  v a lu e s  and o b je c t i v e s  which 

gu ide  and in fo rm  work done a t  lo w e r le v e ls  o f  an o rg a n is a 

t i o n .  No r e c o g n i t io n  o f  th e  p o s s i b i l i t y  o f  d i f f e r e n c e s  in  

p e rc e p t io n  o f  p rob lem s o r  in  th e  m e r i t  o f  d i f f e r e n t  

s o lu t io n s  i s  g iv e n .  T h i r d l y ,  in fo rm a t io n  i s  t r e a te d  as a 

c o s t - f r e e  commodity.

These th re e  models o f  d e c is io n  making re p re s e n t  a t te m p ts  

to  p re s e rv e  a r a t i o n a l  approach w h i l s t  r e c o g n is in g  th e  

im p r a c t i c a l i t y  o f  th e  ra t io n a l- c o m p re h e n s iv e  model. The 

re c e n t  h i s t o r y  o f  government i n i t i a t i v e s  in  p la n n in g  

f o l lo w s  a s i m i l a r  p a t t e r n .  D u r ing  th e  1960s and e a r l y  

1970s, government m ach inery  in  B r i t a i n  was re o rg a n is e d  on



what were s a id  to  be more r a t i o n a l  l i n e s ,  so t h a t  c e n t r a l  

governm ent depa rtm en ts  became la r g e r ,  b r in g in g  to g e th e r  

in te rd e p e n d e n t  p o l i c y  a re a s . New p la n n in g  systems were 

e s ta b l is h e d  to  a ch ie ve  a h ig h e r  degree o f  c o o r d in a t io n  

between p o l i c y  a re a s , t o  g iv e  a lo n g e r  te rm  p e rs p e c t iv e  to  

p la n s  and t o  in t r o d u c e  more r a t i o n a l  c o n s id e ra t io n s  i n t o  

th e  p o l i c y  making p ro ce s s .

In  t h i s  p a t t e r n ,  th e  Departm ent o f  H e a lth  and S o c ia l 

S e c u r i t y  was c re a te d  in  1970 and th e  NHS re o rg a n is e d  in  

1974. A n a t io n a l  management s t r u c t u r e  was p re s c r ib e d  f o r  

th e  main management t i e r s  o f  re g io n ,  a rea  and d i s t r i c t ,  

s p e c i f y in g  th e  f u n c t io n s  o f  th e  t i e r s ,  w o rk in g  

r e la t i o n s h ip s  between them, and th e  r o le s  o f  th e  s e n io r  

s t a f f  o f  each t i e r  (DHSS, 1972). In  1976 a com prehensive 

p la n n in g  system was in t ro d u c e d  in t o  th e  NHS (DHSS, 1976b) 

and in  th e  n e x t  y e a r ,  j o i n t  p la n n in g  a rrangem ents  w i th  

lo c a l  a u t h o r i t i e s  were announced (DHSS, 1977a) (see 

c h a p te r  5 ) .  The DHSS issued  gu idance  on th e  p r i o r i t i e s  

f o r  deve lopm ent a c ross  a l l  th e  main s e r v ic e  a re a s , w i th  

norms o f  p r o v is io n  w h ich  a u t h o r i t i e s  sh o u ld  work to w a rd s , 

and d i f f e r e n t i a l  r a te s  o f  a n t i c ip a t e d  g row th  ove r th e  

coming ye a rs  (DHSS, 1976a, 1977b). The r o le  o f  th e  DHSS 

was to  make p o l i c y  d e c is io n s  and o f  th e  f i e l d  a u t h o r i t i e s  

to  im p lem ent th e s e .

The NHS p la n n in g  system soon ran i n t o  d i f f i c u l t y :  managers
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found  i t  to o  cumbersome t o  o p e ra te  co m p re h e n s ive ly  on an 

annual b a s is ;  th e y  la cke d  much o f  th e  in fo r m a t io n  needed 

f o r  more r a t i o n a l  d e c is io n  m aking; th e  d e c l in in g  economic 

c irc u m s ta n c e s  made s h i f t i n g  re so u rce s  much more d i f f i c u l t ;  

th e  power o f  c o n s u l ta n ts  was u n d im in is h e d  by th e  p la n n in g  

sys tem , and power p o l i t i c s  c o n t in u e d  t o  in f lu e n c e  p la n s .  

D u r in g  th e  1980s, th e  NHS p la n n in g  system was reduced in  

o p e r a t io n a l  c o m p le x i ty ,  b u t  th e  c e n t re  became in c r e a s in g ly  

concerned w i th  th e  f a i l u r e  to  a ch ie ve  b e t t e r  use o f  

re s o u rc e s ,  so t h a t  new measures were c re a te d  t o  t r y  and 

h o ld  th e  f i e l d  a u t h o r i t i e s  to  p a r t i c u l a r  t a r g e t s :  

f i n a n c i a l  t a r g e t s  such as c o s t  improvement programmes o r  

p o l i c y  t a r g e t s  such as r e d u c t io n  in  w a i t in g  l i s t s .

D is jo in t e d  in c re m e n ta l is m

The r a t i o n a l  model d is p la y e d  a c e n t r a l i s t  o u t lo o k  w h ic h ,  

in  o rd e r  t o  c o n t r o l  th e  who le  o f  a p roce ss  needed t o  

a c h ie v e  an o b je c t i v e ,  emphasized th e  im p o rta n ce  o f  

c e n t r a l l y  lo c a te d  s t r a t e g i c  c o o r d in a t io n .  T h is  was 

c h a l le n g e d  p o l i t i c a l l y  and e t h i c a l l y  by w r i t e r s  such as 

Hayek (1944) and Popper (1 9 5 7 ) ,  and fro m  a p u b l i c  

a d m in i s t r a t i v e  v ie w p o in t  by th o s e  who saw d e c is io n  making 

as a p roce ss  o f  b a rg a in in g  and n e g o t ia t i o n .

The most r a d ic a l  c h a l le n g e  t o  r a t i o n a l  d e c is io n  making has 

come fro m  L indb lom  and c o l le a g u e s  (L in d b lo m , 1959, 

B rayb rooke  & L in d b lo m , 1963). In  p a . t ,  L in d b lo m ’ s
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argum ents were based on a r e c o g n i t io n  o f  th e  l i m i t a t i o n s  

on r a t i o n a l  d e c is io n -m a k in g  s i m i l a r  t o  th o se  a d v o c a t in g  a 

m o d i f ie d  r a t i o n a l  m odel. He, however, drew a t o t a l l y  

d i f f e r e n t  c o n c lu s io n  fro m  th o se  l i m i t a t i o n s  and add ing  t o  

t h i s  a d i s t r u s t  o f  c e n t r a l i s e d  power, saw a t te m p ts  a t  

r a t i o n a .  com prehens ive  d e c is io n -m a k in g  as wrong and 

perhaps dangerous.

L in d b lo m ’ s f i r s t  a t te m p t  t o  s k e tc h  a model was s u c c e s s iv e  

l im i t e d  co m pa r iso n s . The key fe a tu r e s  o f  t h i s  model were 

an accep tance  o f  th e  i n t e r a c t i o n  o f  v a lu e s  and p o s s ib le  

co u rse s  o f  a c t io n ;  l im i t e d  means-ends a n a ly s is ;  

a c c e p t a b i l i t y  o f  p o l i c y  as th e  key t e s t  o f  i t s  

’ c o r r e c tn e s s ’ . The o v e r a l l  i n t e n t i o n  was t o  d e s c r ib e  how 

peop le  a c t u a l l y  made d e c is io n s ,  showing a model s t r i p p e d  

o f  complex demands on re s o u rc e s ,  c a p a c i t y  t o  hand le  a 

m u l t i p l i c i t y  o f  f a c t o r s  and c a r r y  o u t  c o m p l ic a te d  

c a l c u la t i o n s .  The essence o f  t h i s  model was t h a t  

d e c is io n s  in v o lv e  in c re m e n ta l  change f ro m  e x i s t i n g  p o l i c y  

and t h a t  t h e r e f o r e  o n ly  th o s e  o p t io n s  w h ich  re p re s e n te d  

in c re m e n ta l  change needed t o  be c o n s id e re d .  F u r th e r ,  

com prehens iveness was a ch ie ve d  in s o f a r  as e ve ry  i n t e r e s t  

in  s o c ie t y  had a watchdog t o  lo o k  a f t e r  i t s  i n t e r e s t s  so 

t h a t  th e  consequences o f  p o l i c y  p ro p o s a ls  became th e  

s u b je c t  o f  conce rn  t o  th o s e  a f f e c t e d  by them, n o t  m ere ly  

th e  s u b je c t  o f  a c e n t r a l  a n a ly s is .
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T h is  model was f u r t h e r  e la b o ra te d  in  A S t r a t e g y  o f  

D e c is io n  (B ra yb ro o ke  & L in d b lo m , 1963). S u cce ss ive  

l im i t e d  com parisons now became d i s j o i n t e d  in c re m e n ta l ism . 

The a u th o rs  added t o  e x p o s i t io n  a l re a d y  g iv e n ,  e la b o r a t in g  

f u r t h e r  t h e i r  c o n te n t io n s  re g a rd in g  th e  i n t e r a c t i o n  o f  

f a c t s  and v a lu e s ,  means and ends, e m phas iz ing  t h a t  th e  

s t r a t e g y ,  f a r  fro m  b e in g  c o n s e rv a t iv e ,  was a c t u a l l y  

adap ted  t o  c o n t in u o u s  change as p o s i t i o n s ,  know ledge, 

e x p e r ie n c e  and v a lu e s  s h i f t .  The model was a ls o  s a id  t o  

be c h a ra c te r is e d  by i t s  re m e d ia l n a tu re  -  i t  fo rm u la te d  

p o l i c i e s  by moving away fro m  i d e n t i f i e d  in a d e q u a c ie s  

r a th e r  th a n  to w a rd s  known g o a ls .  F i n a l l y ,  i t  was 

f ra g m e n te d ;  a n a ly s is  o f  p o l i c y  p ro p o s a ls  to o k  p la c e  in  

many d i f f e r e n t  c e n t re s  and by many d i f f e r e n t  g rou p s , a l l  

o f  whom c o u ld  be a f f e c t e d  by p ro p o s a ls  in  a v a r i e t y  o f  

ways, and most o f  whom were in  im p e r fe c t  com m un ica tion  

w i t h  each o th e r .  T h is  l a t t e r  p o in t  m ig h t  be th e  a u t h o r s ’ 

r e t o r t  t o  th o se  who argued f o r  th e  c o n s t r u c t io n  o f  a 

s o c ia l  w e l fa r e  f u n c t i o n ;  in  t h e i r  v ie w ,  pach person  ( o r  

g ro u p )  d e c id e d  f o r  th e m se lve s  w he the r and t o  what e x te n t  

th e y  b e n e f i t t e d  f ro m  p o l i c y  p ro p o s a ls .

F u r th e r  m o d i f i c a t io n  t o  in c re m e n ta l  ism was suggested  by 

L in d b lo m  in  1979. He in t ro d u c e d  th e  id e a  o f  ’ s t r a t e g i c  

a n a l y s i s ’ w h ich  in c lu d e d  " a n a ly s is  l im i t e d  t o  any 

c a lc u la t e d  o r  t h o u g h t f u l  chosen s e t  o f  s tra te g e m s  t o  

s i m p l i f y  complex p o l i c y  p ro b le m s ."  He was now w i l l i n g  t o
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c o n s id e r  lo n g e r  te rm  d e c is io n  making based n o t  on 

in c re m e n ta l  ism b u t  on "b road  ra n g in g  o f t e n  h ig h ly  

s p e c u la t iv e  and sometimes u to p ia n  t h in k in g  a b o u t p o s s ib le  

f u t u r e s . . . . "  (1979, p . 5 2 2 ).

V a r io u s  c r i t i q u e s  have been made o f  L in d b lo m ’ s w r i t i n g s  -  

t h a t  i t  encouraged c o n s e rv a t is m  in  p o l ic y - m a k in g ,  t h a t  i t  

fa v o re d  p o w e rfu l  and e s ta b l is h m e n t  g roups o r  i n t e r e s t s  

r a th e r  th a n  re c o g n is in g  th e  needs o f  u n re p re se n te d  

i n t e r e s t s ;  t h a t  d i s j o i n t e d  in c re m e n ta l  ism c o u ld  n o t  cope 

w i th  t e c h n i c a l l y  complex is s u e s  o r  r a p id  change more 

f r e q u e n t l y  found  in  modern s o c ie t i e s ;  t h a t  i t  re p re s e n te d  

a d e s c r i p t i v e  a cco u n t o f  Am erican p l u r a l i s t  p o l i t i c s  b u t  

m ig h t have poor p r e s c r i p t i v e  re le v a n c e  f o r  o th e r  p o l i t i c a l  

sys tem s. The s ig n i f i c a n c e  o f  h is  work l i e s  n o t  in  th e  

d e t a i l  b u t  in  h is  a t t a c k  on an id e a l  o f  r a t i o n a l i t y  as th e  

fo rm  o f  p rob lem  s o lv in g :

The s t r e n g th  o f  L in d b lo m ’ s work l i e s  in  th e  way in  
w h ic h ,  bo th  d i r e c t l y  and i n d i r e c t l y ,  i t  i l l u m in a t e s  
th e  n a tu re  o f  a r a t i o n a l i t y  o f  c o l l e c t i v e ,  i . e . ,  
p o l i t i c a l  a c t io n ,  th e  c r u c ia l  f e a t u r e  o f  wh ich  i s  i t s  
v e ry  c o l l e c t i v i t y .  In  th e  L in d b lo m ia n  parad igm  o f  
p u b l i c  p o l i c y  m aking, no one i n d i v id u a l  o r  g roup has 
a monopoly on t r u t h ,  in fo r m a t io n  o r  a n a ly s is .  And th e  
power t o  d e te rm in e  th e  ends and means o f  p u b l i c  
p o l i c y  i s  w id e ly ,  though o f  co u rse  n o t  e q u a l l y ,  
s h a re d . "  (G re g o ry ,  1989, p. 147).

A t  a t im e  when e x p e r t i s e  was h ig h ly  va lu e d  in  s o c ie t y ,  

L indb lom  re a s s e r te d  th e  much o ld e r  economic v a lu e  o f  each 

person ( o r  g rou p ) d e c id in g  what c o n s t i t u t e d  maximum
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s a t i s f a c t i o n  by s t r i k i n g  agreements f o r  them se lves  w i t h  

o th e r s .  L in d b lo m ’ s work i s  t h e r e f o r e  p a r t i c u l a r l y  

p e r t i n e n t  t o  an u n d e rs ta n d in g  o f  in te ra g e n c y  c o l la b o r a t i o n  

needed t o  im p lem ent community ca re  p o l i c i e s  (see  

G le n n e rs te r  e t  a l , 1983). The u n d e rs ta n d in g  upon w h ich

d i s j o i n t e d  in c re m e n ta l  ism was based e s s e n t i a l l y  

u n d e rp in n e d  th e  A u d i t  Commission and G r i f f i t h s  r e p o r t s ,  

and was enac ted  in  th e  NHS and community ca re  re fo rm s  

b ro u g h t  in  a t  th e  end o f  th e  1980s.

The new approach t o  p la n n in g  had th e  same o b je c t i v e ,  o f  

a c h ie v in g  a b e t t e r  b a la n ce  between use o f  re s o u rc e s  and 

needs, and o r  more e f f i c i e n t  s e r v ic v e  d e l i v e r y .  The 

ra t io n a l- c o m p re h e n s iv e  p la n n in g  system  went o u t  and in  

i t s  p la c e  came more l im i t e d  a t te m p ts  t o  match needs and 

s e r v ic e s  th ro u g h  a h e a l th  s e r v ic e s  m a rke t (Cm 555, 1989). 

S e rv ic e s  would  now be p ro v id e d  th ro u g h  c o n t r a c tu a l

a rra n g e m e n ts , and c o m p e t i t io n  and f i n a n c i a l  in c e n t iv e s  

would ensu re  e f f i c i e n c y .  C e n t ra l  governm ent no lo n g e r  

needs t o  is s u e  d e t a i le d  p o l i c y  a d v ic e  on how s e r v ic e s  

s h o u ld  be deve loped  and a t  what r a te ;  i t  i s  now th e  

r e s p o n s i b i l i t y  o f  th e  "p u rc h a s e r "  t o  assess lo c a l  h e a l th

needs and t o  c o n t r a c t  f o r  s e r v ic e s  t o  meet th e s e .  What

rem ains t o  be te s te d  a re  th e  consequences o f  a h e a l th

s e r v ic e s  m a rke t,  and w h e the r some fo rm  o f  s o c ia l  p la n n in g  

w i l l  a g a in  be seen as n e ce ssa ry .
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O th e r  approaches t o  d e c is io n -m a k in g

The range o f  d i f f i c u l t i e s  t h a t  o r g a n is a t io n s  have had in  

a t te m p t in g  t o  a c t  " r a t i o n a l l y "  in  t h e i r  d e c is io n -m a k in g  

s t r u c t u r e  has le d  t o  a r e c o g n i t io n  o f  o th e r  models o f  

d e c is io n -m a k in g -  March, f o r  exam ple, argued t h a t  t h e o r ie s  

o f  c h o ic e  have ig n o re d  t h a t  d e c is io n -m a k in g  may s e rv ^ e  

o th e r  f u n c t io n s  th a n  s e le c t in g  th e  b e s t  a l t e r n a t i v e .  

(M arch, 1982). C o n f l i c t  in  d e c is io n  making i s  o f t e n  

ig n o re d  o r  "managed" in  a t r a d e - o f f  s i t u a t i o n  in  r a t i o n a l  

d e c is io n -m a k in g ;  b u t  th e re  a re  models o f  d e c is io n -m a k in g  

w h ich  a l lo w  d e c is io n s  t o  be made w i t h o u t  r e s o lv in g  

c o n f l i c t s ,  such as in  th e  p o l i t i c a l  p ro c e s s ,  o r  in  m arke t 

s i t u a t i o n s  o r  exchange o r  a l l i a n c e  fo r m a t io n ;  

accommodation r a th e r  th a n  e f f i c i e n c y  i s  th e  key f a c t o r .  

S i m i l a r l y ,  r a th e r  th a n  se e k in g  t o  i d e n t i f y  a l t e r n a t i v e s  

f o r  c h o ic e ,  th e  " c o r r e c t "  r u le  m ig h t  be looked  f o r ,  so 

t h a t  a p p ro p r ia te n e s s  becomes th e  c r i t e r i o n  o f  d e c is io n 

m ak ing ..

March f u r t h e r  c o n s id e re d  th e  c o n fu s io n  and c o m p le x i ty  

s u r ro u n d in g  d e c is io n -m a k in g .  Any d e c i s i o n - s i t u a t i o n  was 

l i k e l y  t o  be embedded in  a web o f  chang ing  c irc u m s ta n c e s ,  

so t h a t  th e  id e a  o f  a h ie r a r c h y  o f  c o n t r o l  and a l i n e a r  

p ro ce ss  o f  s e q u e n t ia l  a c t i v i t y  was seen as s i n g u la r l y  

in a p p r o p r ia t e .  The d e c is io n -m a k e rs  were them se lve s  

in v o lv e d  in  many o th e r  a c t i v i t i e s  th a n  one d e c is io n -m a k in g
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s i t u a t i o n ;  March argued t h a t  i t  was im p o r ta n t  t o  u n d e r-  

s ta n d  how one d e c is io n  s i t u a t i o n  f i t t e d  i n t o  th e  

re q u ire m e n ts  and demands o f  o th e r  f a c e t s  o f  i n d i v i d u a l s ’ 

and g ro u p s ’ w ork . In  th e s e  ty p e s  o f  s i t u a t i o n s ,  p rob lem s 

and s o lu t i o n s  may be r e la te d  th ro u g h  te m p o ra l p r o x im i t y ,  

r a th e r  th a n  h ie r a r c h i c a l  o r  c o n s e q u e n t ia l  l o g i c .  March 

a ls o  n o te s  t h a t  d e c is io n s  a re  n o t  a lw a ys  connected  t o  

outcomes b u t  t o  o th e r  f a c t o r s :  t o  j u s t i f y  a c t io n ;  t o

d i s t r i b u t e  p r a is e  o r  b lame.

Rosenhead ta k e s  up th e  id e a  o f  th e  c o m p le x i ty  o f  d e c is io n 

making s i t u a t i o n s  in  r e l a t i o n  t o  th e  in a d e q u a c ie s  o f  

ra t io n a l- c o m p re h e n s iv e  p la n n in g  t o  cope w i t h  t h a t  range o f  

c o m p le x i ty  o f  what he c a l l s  "messy" s i t u a t i o n s  (Rosenhead, 

1989 ). These a re  o f t e n  s i t u a t i o n s  r e q u i r i n g  s t r a t e g i c  

d e c is io n s ,  h a v in g  g e n e ra l r a th e r  th a n  s p e c i f i c  o b je c t i v e s  

and h ig h  le v e ls  o f  u n c e r t a in t y  r e l a t i n g  t o  unknown o r  

unknowable f a c t o r s ,  o r  s i t u a t i o n s  in  w h ich  c o n f l i c t  i s  

p r e v a le n t ,  o r  in  w h ich  p rob lem s a re  in te rd e p e n d e n t ,  so 

t h a t  a s o lu t i o n  t o  one must i n t e r a c t  w i t h  s o lu t io n s  t o  

o th e r s .

These ty p e s  o f  d e c is io n -m a k in g  s i t u a t i o n s  a re  th e  

a n t i t h e s i s  o f  th e  id e a l  c o n te x t  f o r  r a t io n a l- c o m p re h e n s iv e  

d e c is io n -m a k in g ;  Rosenhead’ s book i s  concerned t o  show 

t h a t  l o g i c a l  and s y s te m a t ic  te c h n iq u e s  a re  a v a i la b le  t o  

h e lp  p a r t i c i p a n t s  manage th e  p rocess  o f  d e c is io n -m a k in g
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r a th e r  th a n  s o lv e  p rob lem s. What i s  im p o r ta n t  he re  a re  

te c h n iq u e s  t h a t  h e lp  shape p e rc e p t io n s  o f  is s u e s  o r  th e  

i d e n t i f i c a t i o n  o f  t h r e a t s  and o p p o r t u n i t i e s ,  remain 

s e n s i t i v e  t o  th e  o r g a n is a t io n a l  e n v iro n m e n t,  and promote 

p a r t i c i p a t i o n  as a means o f  b u i ld in g  a consensus. A l l  

th e s e  f a c t o r s  in d ic a t e  t h a t  th e  o b je c t i v e  o f  d e c is io n 

making has changed fro m  a b e s t - s o lu t io n  s i t u a t i o n  t o  one 

in  w h ich  change comes a b o u t th ro u g h  commitment t o  shared  

p e rc e p t io n s  o f  is s u e s  and o p p o r t u n i t i e s ,  t a k in g  i n t o  

a cco u n t th e  many d i f f e r e n c e s  in  v a lu e s  and i n t e r e s t s  wh ich  

may e x i s t .  As Rosenhead p o in t s  o u t ,  t h i s  ty p e  o f  p rocess  

i s  h e lp f u l  w i t h i n  o r g a n is a t io n s ,  b u t  even more s i g n i f i c a n t  

f o r  i n t e r - o r g a n i s a t i o n a l  d e c is io n -m a k in g .

Im p le m e n ta t io n

P la n n in g  in  o n ly  p a r t  o f  managing change, and i s  o f  l i t t l e  

v a lu e  i f  a c t i v i t y  s to p s  w i t h  th e  p ro d u c t io n  o f  a p la n  o r  

p o l i c y  s ta te m e n t .  The n e x t  is s u e  f o r  c o n s id e r a t io n  i s  

t h e r e f o r e  im p le m e n ta t io n .

C om pliance and c o n t r o l

The t r a d i t i o n a l  assum ption  i s  t h a t  o r g a n is a t io n s  e x i s t  t o  

c a r r y  o u t  th e  f u n c t io n s  a ss igned  t o  them, in  w h a teve r way 

such f u n c t io n s  a re  l e g i t im a t e l y  a s s ig n e d . The s u p e r io r -
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s u b o rd in a te  r e l a t i o n s h ip  o f  h ie r a r c h i c a l  o r g a n is a t io n s  i s  

th e  c o rn e rs to n e  o f  im p le m e n ta t io n :  th e  f u n c t io n  o f  th e

s u b o r d in ia te  i s  t o  c a r r y  o u t  th e  commands o f  h is  s u p e r io r .  

T h is  v ie w  would c e r t a i n l y  acco rd  w i t h  Weber’ s 

u n d e rs ta n d in g  o f  th e  n a tu re  o f  a b u re a u c ra c y . Weber w ou ld  

perhaps s t r e s s  th e  le g i t im a c y  o f  is s u in g  commands, and th e  

a cce p ta nce  o f  t h a t  le g i t im a c y  th ro u g h  a r e c o g n i t io n  o f  

r u le s  c i r c u m s c r ib in g  th e  e x e rc is e  o f  t h a t  a u t h o r i t y .  B u t 

in  essence o rd e rs  a re  g iv e n  and o f f i c e r s  a c t  a c c o rd in g  t o  

t h e i r  r o le s .  Obedience i s  owed because th e  command i s  

l e g i t im a t e .  Im p le m e n ta t io n  i s  a c t in g  in  one ’ s a ss ig n e d  

r o le  (Weber, 1947).

T h is  v ie w  would  a ls o  t o  some e x te n t  be sha red  by D u n s ire .  

He m a in ta in e d  t h a t  im p le m e n ta t io n  was a c o n s t r u c t ,  n o t  a 

p ro ce ss  o f  w ork :

"From t h e i r  own v ie w p o in t ,  th e  w o rke rs  in  th e  
M in i s t r y  a re  j u s t  d o in g  t h e i r  jo b .  I t  i s  th e  r e s u l t  
o f  th e  way t h e i r  jo b s  have been s p e c i f i e d  and o f  th e  
p ro ce d u re s  t h a t  have been l a i d  down l i n k i n g  th o s e  
jo b s ,  t h a t  d e c is io n s  o f  any p a r t i c u l a r  k in d  can be 
im plemented -  w he th e r as a ’ o n e - o f f ’ o r  as a r e g u la r  
r o u t in e "  (1978, p . 151)

In  w r i t i n g  abou t " p e r f e c t  im p le m e n ta t io n "  D u n s ire  th u s  

assumed t h a t  a d e c is io n  had been ta ke n  a t  an a p p r o p r ia te  

l e v e l ,  t h a t  i t  was t r a n s m i t t e d  unam b igous ly  t o  th e  le v e l  

o f  o p e ra t io n s  where i t  was a c te d  upon. Bu t even in  

s tu d y in g  im p le m e n ta t io n  as an a b s t ra c te d  p ro c e s s ,  D u n s ire  

re c o g n is e d  t h a t  ’ im p e r f e c t io n s ’ were i n e v i t a b le  -  la c k  o f
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i n f o r m a t io n ,  th e  need t o  m o n i to r  t o  ensu re  adherence t o  

i n s t r u c t i o n s ,  and u n fo re se e n  c irc u m s ta n c e s .  S econd ly , in  

p u b l i c  b o d ie s  in  p a r t i c u l a r ,  th e re  was a need t o  ensu re  

t h a t  p ro ce d u re s  were b e in g  c o r r e c t l y  adhered t o  and t h i s  

e n t a i l e d  o r g a n is a t io n s  h a v in g  m u l t i p le  g o a ls ,  b r in g in g  

w i t h  i t  th e  p o t e n t i a l  f o r  c o n f l i c t  o f  g o a ls .  D u n s ire  

t h e r e f o r e  in t ro d u c e d  th e  id e a  o f  c o n t r o l  as a c o r o l l a r y  t o  

t h a t  o f  im p le m e n ta t io n .

Y e t th e  c o n t r o ls  w h ich  D u n s ire  i d e n t i f i e d  were 

s u r p r i s i n g l y  weak, depend ing  la r g e l y  on th e  w i l l i n g n e s s  o f  

s u b o rd in a te s  t o  a c c e p t  r u le s .  D u n s ire  was l e f t  w i t h  th e  

im p o rta n ce  o f  s u b o rd in a te s  becoming ’ s e l f - r e g u l a t i n g ’ -  

t h a t  i s ,  t o  m o n i to r  and m o d ify  t h e i r  b e h a v io u r  th e m se lves  

t o  a c h ie v e  th e  o r g a n is a t i o n ’ s o b je c t i v e s ,  as th e  means o f  

c o n t r o l l i n g  p e o p le .

A s l i g h t l y  d i f f e r e n t  approach by a n o th e r  o r g a n is a t io n a l  

t h e o r i s t  was aimed a t  i d e n t i f y i n g  th e  d i f f i c u l t i e s  

in h e r e n t  in  th e  s t r u c t u r e  o f  b u re a u c ra c ie s  w h ich  le a d  t o  

p o l i c y  f a i l u r e s .  Hood s t a r t e d  w i th  a d e f i n i t i o n  o f  

" p e r f e c t  a d m in i s t r a t io n "  as a c o n d i t io n  in  w h ich  

" a d m in is t r a t i o n  p ro p e r  wou ld  have no l i m i t i n g  e f f e c t s  on 

p o l i c y  outcomes" (1980, p . 6) and suggested  f i v e  s t r u c t u r a l  

and p ro c e d u ra l f e a tu r e s  w h ich  would com prise  a system  o f  

p e r f e c t  a d m in i s t r a t io n :
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1. u n i t a r y  l i n e  o f  a u t h o r i t y  -  no c o n f l i c t s ;
2 . u n i fo rm  and c l e a r l y  a s c e r ta in a b le  o b je c t i v e s  f o r  a l l
components o f  th e  b u re a u c ra c y ;
3. p e r f e c t  obed ience  o r  p e r f e c t  a d m in i s t r a t i v e  c o n t r o l
t o  en su re  o b je c t i v e s  were im p lem ented ;
4 . p e r f e c t  c o o r d in a t io n  between s u b - u n i t s ,  p e r f e c t
in fo r m a t io n  abou t c u r r e n t  o p e ra t io n s  and c a p a c i t y  t o  is s u e  
unambiguous o rd e rs ;
5 . th e  absence o f  t im e  p re s s u re .

Hood th e n  went on t o  i d e n t i f y  th r e e  ty p e s  o f  l i m i t s :  

e x te r n a l  c o n d i t io n s  (such  as in a d e q u a te  re so u rc e s  o r  

p o l i t i c a l  u n a c c e p t a b i l i t y  o f  im p le m e n ta t io n ) ;  q u a s i-  

a d m in i s t r a t i v e  l i m i t s  ( th e  d e l ib e r a t e  c r e a t io n  o f  

d i f f i c u l t i e s  o f im p le m e n ta t io n ) ; and a d m in i s t r a t i v e  l i m i t s  

(p ro b le m s  in  e x e c u t io n ) .  H is  p a r t i c u l a r  p e rs p e c t iv e  on 

how a d m in is t r a t io n  o f  th e  im p e r fe c t  v a r i e t y ,  t h a t  i s ,  t h a t  

w h ich  was l i k e l y  t o  o c c u r  in  th e  r e a l  w o r ld ,  m ig h t

c o n t r i b u t e  t o  p o l i c y  f a i l u r e  was th e  degree  o f  h o s t i l i t y  

t o  be found  in  th e  e n v iro n m e n t:

" . . . r e c a lc i t r a n c e  i s  th e  ra is o n  d ’ e t r e  o f  a d m in i s t r a t io n ,  
as we have a l re a d y  p o in te d  o u t :  one ’ a d m in i s te r s ’ because
th e re  i s  o r  may be r e s is te n c e  in  th e  sys tem . B u t r e c a l c i 
t r a n c e  i s  a ls o  a l i m i t i n g  f a c t o r ,  indeed th e  l i m i t i n g
f a c t o r  in  many c a s e s . "  ( p . 192)

C o n t ro l  was a m a jo r  theme o f  Hood’ s w r i t i n g ,  as th e  means 

o f  d e a l in g  w i t h  r e c a l c i t r a n c e .  However, as t h i s  theme was 

e x p lo re d ,  i t  became e v id e n t  how d i f f i c u l t  i t  a c t u a l l y  was 

t o  e x e rc is e  c o n t r o l .  L ik e  D u n s ire ,  th e  a v a i la b le  means o f  

c o n t r o l  w h ich  Hood i d e n t i f i e d  were f a r  fro m  g u a ra n te e in g  

t h e i r  e f f e c t i v e n e s s  in  a c h ie v in g  c o m p lia n ce . Most means 

o f  c o n t r o l  became v u ln e ra b le  in  a h o s t i l e  e n v iro n m e n t -  t o  

a t te m p ts  t o  s u b v e r t  o r  t o  be c o u n te r - p r o d u c t iv e  o r  t o

78



produce i n e f f i c i e n c y ,  u n d e s i ra b le  outcomes,

i n c o m p a t i b i l i t i e s  in  l e v e ls  o f  c o n t r o l ,  lo s s  o f  

f l e x i b i l i t y .  H is  g e n e ra l c o n c lu s io n  was t h a t  th e  v a r io u s  

means o f  c o n t r o l  o f t e n  had h ig h  c o s ts  a t ta c h e d  t o  them and 

were d i f f i c u l t  t o  a p p ly  w i t h -  o u t  in c r e a s in g  o p p o s i t io n .

S im i la r  c o n c lu s io n s  were reached by tw o o th e r  a u th o rs  

a p p ro a ch in g  o r g a n is a t io n s  f ro m  an economic-m odel 

p e rs p e c t iv e .  Both Downs and T u l lo c k  assumed t h a t  s e l f -  

i n t e r e s t  was th e  p r im e  m o t iv a t in g  f a c t o r  o f  p e o p le  in  

b u re a u c ra c ie s  as e ls e w h e re .  B u re a u c ra t ic  p roce sse s  and 

o b je c t i v e s  were th u s  s u b je c t  t o  d i s t o r t i o n s  o f  d i f f e r e n t  

k in d s  as o f f i c e r s  s o u g h t t o  i n t e r p r e t  commands and 

com m un ica tions  in  ways w h ich  r e f l e c t e d  b e s t  upon t h e i r  own 

in t e r e s t s  and p o s i t i o n s ,  and f u r t h e r e d  t h e i r  own p e rso n a l 

g o a ls .  I f  t h i s  was th e  b a s ic  assum ption  a b o u t p e op le  in  

b u re a u c ra c ie s ,  th e  p rob lem  was easy t o  d e f in e :  how c o u ld

th o se  a t  th e  to p  ensu re  t h e i r  commands were obeyed and 

work c a r r ie d  o u t  t h a t  was in  t h e i r  i n t e r e s t s , and n o t  t h a t  

o f  t h e i r  s u b o rd in a te s .

T u l lo c k  had p r a c t i c a l l y  no answer t o  t h i s  p rob le m ; he 

saw d i s t o r t i o n  a t  a l l  l e v e l s  o f  h ie r a r c h y .  Downs had a 

more s t r u c t u r e d  approach . He to o  accep ted  t h a t  o f f i c e r s  

in  b u re a u c ra c ie s  a c te d  o u t  o f  s e l f - i n t e r e s t  and t h a t  i t  

was s e l f - i n t e r e s t  w h ich  r e s u l te d  in  b ia se d  b e h a v io u r  by 

o f f i c e r s  t o  th e  e x te n t  t h a t  th e y  responded fa v o r a b ly  o r
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o f f i c e r s  t o  th e  e x te n t  t h a t  th e y  responded fa v o r a b ly  o r

d is p r o p o r t i o n a t e l y  t o  a c t io n s  w h ich  r e f l e c t e d  p o s i t i v e l y  on

them se lve s  and n e g a t iv e ly  t o  th o se  w h ich  showed up

sh o r tc o m in g s  o r  d e f i c i e n c ie s .  B iased  b e h a v io r  d i s t o r t e d

th e  t ra n s m is s io n  o f  in fo r m a t io n  in  any d i r e c t i o n ,  in

a d v ic e - g iv in g  o r  e v a lu a t i v e  s i t u a t i o n s ,  co m p lia nce  w i t h

commands fro m  s u p e r io r s  and in  th e  w i l l i n g n e s s  o f  o f f i c e r s

t o  p e r fo rm  t h e i r  r o le s  t o  th e  f u l l e s t  p o s s ib le  e x t e n t .

Such b ia s e s  became m a n ife s te d  in  b u r e a u c r a t ic  a c t i v i t y

th ro u g h  th e  e x e rc is e  o f  d i s c r e t i o n  w h ich  each o f f i c i a l

used in  f u l f i l l i n g  h is  f u n c t io n s  w i t h i n  th e  h ie r a r c h y :

A t  e v e ry  le v e l  th e r e  i s  a c e r t a i n  d i s c r e t i o n a r y  gap 
between th e  o rd e rs  an o f f i c i a l  r e c e iv e s  fro m  above 
and th o se  he is s u e s  downwards, and e v e ry  o f f i c i a l  i s
fo u n d  t o  e x e rc is e  d i s c r e t i o n  in  i n t e r p r e t i n g  h is
s u p e r i o r ’ s o rd e rs "  ( p . 134)

The p o t e n t i a l  f o r  d e v ia t io n  was t h e r e fo r e  b u i l t  i n t o  th e  

v e ry  n a tu re  o f  b u r e a u c r a t ic  p ro ce sse s . To c o u n te ra c t  th e  

e f f e c t  o f  th e  i n t e r j e c t i o n  o f  p e rso n a l g o a ls  i n t o  o f f i c i a l  

g o a ls ,  Downs i d e n t i f i e d  th r e e  p r i n c i p l e s  o f  o r g a n is a t io n a l  

c o n t r o l :

"Law o f  Im p e r fe c t  C o n t ro l  -  no one can f u l l y  c o n t r o l  
th e  b e h a v io r  o f  a la r g e  o r g a n is a t i o n . "

"Law o f  D im in is h in g  C o n t ro l  -  th e  la r g e r  any
o r g a n is a t io n  becomes th e  weaker i s  c o n t r o l  o v e r  i t s  
a c t i v i t i e s  e x e rc is e d  by th o s e  a t  th e  t o p . "

“ Law o f  D ecreas ing  C o o rd in a t io n  -  th e  la r g e r  any 
o r g a n is a t io n  becomes, th e  p o o re r  i s  th e  c o o r d in a t io n  
among i t s  a c t i o n s . "

The a c tu a l  p roce ss  o f  c o n t r o l l i n g  th e  a c t io n s  o f
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s u b o rd in a te s  was t h a t  o f  m o n i to r in g  t h e i r  p e rfo rm a n ce ,

w i th  s e v e ra l  te c h n iq u e s  b e in g  i d e n t i f i e d  t o  g e n e ra te

in fo r m a t io n  unb iased  by th e  p e rs o n a l i n t e r e s t  d i s t o r t i o n .

But Downs a ls o  p o in te d  t o  th e  Law o f  C o un te r C o n t r o l :

"The g r e a te r  th e  e f f o r t  made by a s o v e re ig n  o r  t o p -  
le v e l  o f f i c i a l  t o  c o n t r o l  th e  b e h a v io r  o f  s u b o rd in a te  
o f f i c i a l s ,  th e  g r e a te r  th e  e f f o r t s  made by th o se  
s u b o rd in a te s  t o  evade o r  c o u n te ra c t  such c o n t r o l . "  
( p . 147)

There a re  many examples o f  o th e r  w r i t e r s  who have t r e a t e d  

im p le m e n ta t io n  in  t h i s  way and o f f e r e d  a d v ic e  f o r

im p ro v in g  im p le m e n ta t io n  p ro ce sse s . S a b a t ie r  and

Mazmanian (1979) produced f i v e  c o n d i t io n s  f o r  p o l i c y  

im p le m e n ta t io n  t o  o c c u r  s u c c e s s f u l l y ,  such as a sound

t h e o r e t i c a l  r e l a t i o n s h ip  between o b je c t i v e s  and outcom es, 

unambiguous d i r e c t i o n s ,  adequate  m a na g e r ia l and p o l i t i c a l  

s k i l l s  by main im p le m e n te rs ,  and so on . S o le s b u ry  (1981) 

w ro te  a b o u t s t r a t e g i c  p la n n in g ,  based on an u n d e rs ta n d in g  

o f  th e  methods o f  m i l i t a r y  s t r a t e g y ,  in c lu d in g  gu idance  on 

co m m u n ica tion , t a r g e t  s e t t i n g ,  i n t e l l i g e n c e  g a th e r in g ,  

re s o u rc e  a l l o c a t i o n .  W h i ls t  re c o g n is in g  th e  poo r 

p e rfo rm ance  o f  s t r a t e g i c  p la n n in g ,  he was co n v in ce d  t h a t  

i t  c o u ld  be im proved so t h a t  i t  would  co n n e c t b e t t e r  w i t h  

day t o  day d e c is io n -m a k in g .  Van M e te r and Van Horn 

d e s c r ib e d  a model o f  im p le m e n ta t io n  based on f e a tu r e s  o f  

s i x  v a r ia b le s  a f f e c t i n g  i t s  outcome (1 9 7 5 ) .

A s i m i l a r  approach t o  im p le m e n ta t io n  b u t  in  r e l a t i o n  t o

p o l i c y  c a r r i e d  o u t  in  an in t e i—o r g a n is a t io n a l  s e t t i n g  was
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used by Pressman & W ild a vsky  s tu d y in g  th e  im p le m e n ta t io n  

o f  f e d e r a l  s u p p o r t  t o  employment programmes in  O ak land , 

C a l i f o r n i a  (Pressman & W ild a v s k y ,  1973 ). Fo r them, th e  

b a s is  o f  th e  " im p le m e n ta t io n  gap" was tw o f o ld :  th e

f a i l u r e  t o  c re a te  l i n k s  in  a cau sa l c h a in  o f  i n i t i a l  

c o n d i t io n s ,  a c t io n s  and outcom es; s e c o n d ly ,  th e  f a i l u r e  t o  

c re a te  adequate  r e c ip r o c a l  r e la t i o n s h ip s  between 

o r g a n is a t io n s  re q u i r e d  t o  work to g e th e r  t o  a c h ie v e  th e  

d e s ire d  outcome. Through t h e i r  s tu d y  th e y  came t o  see 

f a i l u r e  in h e r e n t  in  a p o l i t i c a l  s i t u a t i o n  w h ich  sp read  

p o l i c y  f o r m u la t io n  and im p le m e n ta t io n  among d i f f e r e n t  

agenc ies  each w i t h  t h e i r  own agenda.

So, h a v in g  s t a r t e d  w i t h  an id e a l  model o f  b u re a u c ra cy  in  

w h ich  commands o f  s u p e r io r s  became th e  work o f  

s u b o rd in a te s  w i t h  no s p e c ia l i s e d  in te r v e n in g  p ro ce ss e s , 

f u r t h e r  a n a ly s is  has shown t h a t  ' im p le m e n ta t io n *  f o r  a 

v a r i e t y  o f  re aso n s , i s  f a r  fro m  a u to m a t ic .  D e s p ite  th e  

fo rm a l r o le s ,  e x p e r t i s e  and a u t h o r i t y  o f  s u p e r io r s ,  th e  

e x e rc is e  o f  c o n t r o l  o v e r  s u b o rd in a te s  and t h e i r  work has 

been shown t o  be f a r  le s s  e f f e c t i v e  th a n  i s  commonly 

assumed. What E lmore c a l le d  " th e  n o b le  l i e  o f  

c o n v e n t io n a l  p u b l i c  a d m in i s t r a t i o n " ,  t h a t  th e  p o l i c y  maker 

c o n t r o ls  an o r g a n is a t i o n ’ s p o l i t i c a l  and te c h n ic a l  

p roce sse s , in  f a c t  masked a range o f  r e a l  w o r ld  p rob lem s 

(1 9 8 0 ) .
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The above w r i t e r s  d is c u s s  p o l i c y  im p le m e n ta t io n  as an 

a b s t r a c t  a c t i v i t y ,  g i v in g  no r e c o g n i t io n  t o  th e  complex 

s e t  o f  r e l a t i o n s h ip s  e x i s t i n g  w i t h i n  o r  between la r g e  

b u re a u c ra c ie s  and th e  c o n f l i c t i n g  demands made upon them, 

th ro u g h  w h ich  p o l i c i e s  w i l l  be " im p le m e n te d " .  R a th e r th a n  

s e e k in g  t o  impose c o n t r o l  o v e r  what i s  l a r g e l y  

u n c o n t r o l l a b le ,  o th e r  w r i t e r s  have p roposed t h a t  th e  ta s k  

o f  a p o l ic y -m a k e r /m a n a g e r  w is h in g  t o  see p o l i c i e s  im p le 

mented s h o u ld  be concerned t o  c re a te  an e n v iro n m e n t in  

w h ich  s u b o rd in a te s  ( o r  e q u a l ly  o th e r  o r g a n is a t io n s )  were 

encouraged t o  a c t  in  ways w h ich  wou ld  s u p p o r t  

im p le m e n ta t io n .

The ta s k  o f  management, a c c o rd in g  t o  Lynn, i s  l a r g e l y  

c e n te re d  around i n t e g r a t i n g  th e  p e rs o n a l i n t e r e s t s  o f  

i n d i v i d u a l s  o r  g roups w i t h  th e  o b je c t i v e s  o f  th e  p o l i c y 

maker; Lynn w ro te  a b o u t th e  " s t r u c t u r e  o f  pu rp o se " 

c re a te d  by i n d i v id u a l  e x e c u t iv e s  (Lynn , 1 989 ). To a c h ie v e  

t h i s ,  th e  p u b l i c  s e r v ic e  manager s h o u ld  use a v a r i e t y  o f  

te c h n iq u e s :  in c e n t iv e s  and d is c e n t iv e s  and o th e r  rew ard

systems c re a te d  th ro u g h  u s in g  o r g a n is a t io n a l  p ro c e s se s , 

r u le s  and s t r u c t u r e ;  sym bols and shared  m eanings; p o l i t i 

c a l  s k i l l s  in  n e g o t ia t i n g  o r  p ro m o t in g  c o o p e ra t iv e  

b e h a v io u r ;  s k i l l f u l  s p o t t i n g  o f  o p p o r t u n i t i e s  f o r  

change. C o n t ro l  s h o u ld  be e x e rc is e d  n o t  d i r e c t l y  o v e r  

peop le  b u t  i n d i r e c t l y  th ro u g h  m a n ip u la t io n  o f  th e  

e n v iro n m e n t and o r g a n is a t io n a l  p rocesses  t o  encourage



c e r t a in  ty p e s  o f  a c t io n s  and d is c o u ra g e  o th e r s .  T h is

argument i s  s u p p o rte d  by P e te rs  & Waterman (1982) who see

in n o v a t io n  and e f f i c i e n c y  coming fro m  a management

s t r u c t u r e  t h a t  has a c l e a r  u n d e r ly in g  and t i g h t l y  adhered

t o  v a lu e  sys tem , a lo n g  w i t h  maximum autonomy a l lo w e d  t o

i n d i v id u a l  p ro d u c t  u n i t s :

“ O rg a n iz a t io n s  t h a t  l i v e  by th e  l o o s e - t i g h t  p r i n c i p l e  
a re  on th e  one hand r i g i d l y  c o n t r o l l e d ,  y e t  a t  th e  
same t im e  a l lo w  ( in d e e d  i n s i s t  on) autonomy, 
e n t re p re n e u rs h ip ,  and in n o v a t io n  fro m  th e  rank  and 
f i l e "  ( i b i d ,  p . 3 1 8 ) .

What has been d is c u s s e d  so f a r  i s  o f t e n  r e fe r r e d  t o  as th e  

“ top -dow n" model o f  im p le m e n ta t io n  ( . e .g .H u n te r ,  1980, Ham 

and H i l l ,  1984, G i l l  and T h ra s h e r ,  1985). I t  i s  

c h a ra c te r is e d  by an assum ption  t h a t  p o l i c y  i s  “ f i x e d " ;  

once a g re e d , i t  s ta y s  s t a t i c  d u r in g  im p le m e n ta t io n .  

S econd ly , i t  i s  c h a r a c te r is e d  by an assum ption  t h a t  p o l i c y  

i s  implemented by managers is s u in g  i n s t r u c t i o n s  t o  

s u b o rd in a te s ;  im p le m e n ta t io n  i s  a p rob lem  o f  a c h ie v in g  

com p liance  th ro u g h  o p e r a t in g  th e  r i g h t  c o n t r o ls  o r  

i n c e n t iv e s .  I f  im p le m e n ta t io n  f a i l s  t o  o c c u r ,  i t  i s  due 

t o  poo r management -  am b iguous ly  phrased i n s t r u c t i o n s ,  

poo r com m un ica tions  ( e . g .  N ixo n , 1980) e t c .  T h i r d l y ,  i t  

i s  c h a ra c te r is e d  by an a s s e m b ly -1in e  v ie w  o f  p o l i c y  -  

im p le m e n ta t io n -c h a n g e  ( a c t i o n ) ,  each f o l l o w in g  in  a 

l o g i c a l  sequence ( B a r r e t t  and Fudge, 1981).
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D e a l in g  w i t h  c o n f l i c t i n g  o b je c t i v e s / i n t e r e s t s

Arguments a g a in s t  a " to p -d o w n "  model o f  im p le m e n ta t io n  run  

p a r a l l e l  t o  argum ents a g a in s t  r a t i o n a l  com prehens ive  

p la n n in g ;  bo th  r e q u i r e  a degree o f  c e n t r a l i s t  c o n t r o l  

u n l i k e l y  t o  be a c h ie v a b le  ( o r  d e s i r a b le ) .  O th e r  w r i t e r s  

have c h a l le n g e d  th e s e  v ie w s  from  d i f f e r e n t  s ta n c e s .

L ip s k y ,  f o r  example, w ro te  abou t p o l ic y -m a k in g  a t  th e  

s e r v ic e  d e l i v e r y  le v e l  o f  p u b l i c  s e r v ic e  o r g a n is a t io n s  

( L ip s k y ,  1980). H is  s tu d y  o f  s t r e e t - l e v e l  b u re a u c ra ts ,  

" p u b l i c  s e r v ic e  w o rk e rs  who i n t e r a c t  d i r e c t l y  w i t h  

c i t i z e n s  in  th e  co u rse  o f  t h e i r  jo b s ,  and who have 

s u b s t a n t i a l  d i s c r e t i o n  in  th e  e x e c u t io n  o f  t h e i r  w ork" 

( p . 3) showed such w o rk e rs  as ca u g h t between th e  demands o f  

m ana g e r ia l e f f i c i e n c y  and e f f e c t i v e n e s s ,  and th e  im p a c t o f  

t h e i r  c l i e n t s '  r e a c t io n s  t o  th e  a l l o c a t i o n  o f  b e n e f i t s  

th e y  made. The n a tu re  o f  th e  ta s k s  th e y  have t o  p e r fo rm  

r e q u i re d  t h a t  th e y  be a l lo w e d  c o n s id e ra b le  a rea s  o f  

d i s c r e t i o n ;  i t  was l a r g e l y  t h i s  d i s c r e t i o n  w h ich  enab led  

them t o  e v o lv e  t h e i r  own " p o l i c i e s " :  " th e  d e c is io n s  o f

s t r e e t - l e v e l  b u re a u c ra ts ,  th e  r o u t in e s  th e y  e s t a b l i s h ,  and 

th e  d e v ic e s  th e y  in v e n t  t o  cope w i t h  u n c e r t a in t i e s  and 

work p re s s u re s ,  e f f e c t i v e l y  become th e  p u b l i c  p o l i c i e s  

th e y  c a r r y  o u t "  ( p . x i i ) .  In  t h i s  tp e  o f  s i t u a t i o n ,  

' p o l i c y '  i s  used d e s c r i p t i v e l y  r a th e r  th a n  in  a n o rm a t iv e  

sense ; th e  r e a l i t y  i s  t h a t  th e re  may w e l l  be an 

' im p le m e n ta t io n  gap ’ w i t h  re s p e c t  t o  th e  p o l i c i e s  o f  th e



o r g a n is a t io n .

A more e x p l i c i t  model o f  im p le m e n ta t io n  needs d e te rm in in g  

th e  p o l i c y  p roce ss  i s  E lm o re 's  id e a  o f  ’ backward

m app ing ’ (E lm o re , 1980). T h is  model draws a t t e n t i o n  t o  

th e  r e c i p r o c i t y  between in fo rm a l  ( d e r i v in g  f ro m  s k i l l s ,  

e x p e r t i s e  and p r o x im i t y  t o  th e  p e rfo rm ance  o f  e s s e n t ia l  

t a s k s )  and fo rm a l a u t h o r i t y  w i t h i n  an o r g a n is a t io n ,  and 

th u s  t o  th e  ways in  w h ich  complex o r g a n is a t io n s  go abo u t 

s o lv in g  p rob lem s. Backward mapping s t a r t s  w i t h  th e  p o in t  

a t  w h ich  b e h a v io u r  must be m o d i f ie d  t o  c r e a te  a new p o l i c y  

i n t e r v e n t i o n  and th e n  lo o k s  t o  th e  k in d s  o f  s ta n c e s ,  

o p e ra t io n s  and necessa ry  re so u rce s  a t  each h ig h e r  le v e l  

o f  o r g a n is a t io n  needed t o  b r in g  a b o u t such changes. 

In s te a d  o f  success r e l a t i n g  t o  h ie r a r c h i c a l  c o n t r o l ,  i t  

i s  r e la te d  t o  th e  c a p a c i t y  o f  o r g a n is a t io n s  t o  m axim ize 

d i s c r e t i o n  a t  th e  p o in t  a t  wh ich  a p rob lem  o c c u rs  and i s  

i d e n t i f i e d  as th e  a b i l i t y  o f  peop le  a t  one le v e l  t o  

in f lu e n c e  th e  b e h a v io u r  o f  peop le  a t  o th e r  le v e ls  o f  th e  

o r g a n is a t io n .

Both Elmore and L ip s k y  rem ind us o f  th e  im p o rta n ce  o f  

c o n s id e r in g  th e  p e rso n a l i n t e r e s t s  and o b je c t i v e s  o f  

w o rke rs  f u r t h e s t  fro m  th e  p o in t  o f  o f f i c i a l  p o l i c y  making 

b u t  c lo s e s t  t o  th e  p o in t  o f  p o l i c y  d e l i v e r y ,  p r o v id in g  an 

im p o r ta n t  p e rs p e c t iv e  on im p le m e n ta t io n .  In  th e  same 

a r t i c l e ,  Elmore went on th e  d is c u s s  b a rg a in in g ,  th e  l i n k
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between t h a t  and th e  p ro b le m -s o lv in g  c a p a c i t y  o f  

o r g a n is a t io n s  be in g  th e  amount o f  d i s c r e t i o n  a l lo w e d  t o  

w o rk e rs .  For b a rg a in in g  t o  be e f f e c t i v e ,  he a rgu e d , r e a l  

s ta k e s  a re  r e q u i r e d ,  w i t h  th e  te rm s o f  b a rg a in s  b e in g  l e f t  

f l u i d ;  t h e re  must be a re a l  and v a lu a b le  p a y o f f .  "To 

acknow ledge t h a t  b a rg a in in g  i s  e s s e n t ia l  t o  th e  p roce ss  

o f  im p le m e n ta t io n  i s  t o  a c c e p t th e  consequence t h a t  p o l i c y  

outcomes w i l l  neve r be d is c r e t e ,  d e te rm in a te  end p o in t s  

t h a t  can be measured and o b j e c t i f i e d ” ( i b i d .  p . 6 1 1 ) .

B a rg a in in g  may ta k e  d i f f e r e n t  fo rm s .  Bardach, f o r  

exam ple, saw im p le m e n ta t io n  as th e  " s t r a t e g i c  i n t e r a c t i o n  

among numerous s p e c ia l  i n t e r e s t s  a l l  p u rs u in g  t h e i r  own 

g o a ls ,  w h ich  m ig h t o r  m ig h t  n o t  be c o m p a t ib le  w i t h  th e  

g o a ls  o f  th e  p o l i c y  mandate" (B a rdach , 1978, p . 9 ) .  Most 

p a r t i c i p a n t s  t o  t h i s  i n t e r a c t i o n  wou ld  be in d e p e n d e n t o f  

each o th e r  and c o u ld  be lu re d  i n t o  c o n t r i b u t i n g  t o  th e  

p roce ss  o n ly  th ro u g h  p e rs u a s io n  and b a rg a in in g  ( i b i d ,  

p . 3 7 ) .  He proposed th e  co n ce p t o f  ’ games’ as a means o f  

u n d e rs ta n d in g  th e  im p le m e n ta t io n  p roce ss  in  te rm s  o f  

i n t e r a c t i o n s :

" I t  d i r e c t s  us t o  lo o k  a t  th e  p la y e r s ,  what th e y  
re g a rd  as th e  s ta k e s ,  t h e i r  s t r a t e g ie s  and t a c t i c s ,  
t h e i r  re s o u rc e s  f o r  p la y in g ,  th e  r u le s  o f  p la y  (w h ich  
s t i p u l a t e  th e  c o n d i t io n s  f o r  w in n in g ) ,  th e  r u le s  o f  
" f a i r ” p la y  (w h ich  s t i p u l a t e  th e  b o u n d a r ie s  beyond 
w h ich  l i e  f r a u d  o r  i l l e g i t i m a c y ) ,  th e  n a tu re  o f  th e  
com m un ica tions  ( o r  la c k  o f  them) among th e  p la y e r s ,  
and th e  degree o f  u n c e r ta in t y  s u r ro u n d in g  th e  
p o s s ib le  outcomes. The game m etaphor a ls o  d i r e c t s  
o u r  a t t e n t i o n  t o  who i s  n o t  w i l l i n g  t o  p la y  and f o r  
what reasons , and t o  who i n s i s t s  on changes in  some 
o f  th e  game’ s p a ram e te rs  as a c o n d i t io n  f o r  p la y in g . "
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( i b i d . ,  p . 56)

Bardach to o  saw ’ c o n t r o l *  a t  th e  c e n t re  o f  th e  

im p le m e n ta t io n  p ro c e s s ,  b u t  f o r  h im , c o n t r o l  i s  e x e rc is e d  

th ro u g h  b a rg a in in g  s t r a t e g ie s .  The games w h ich  Bardach 

i d e n t i f i e d ,  such as easy money, p o r k  b a r r e l ,  t h e  budget  

game, p i l i n g  on, up f o r  g ra b s , a l l  i n d ic a te d  t h a t  

o r g a n is a t io n s  use games n o t  as g iv e - a n d - ta k e  b u t  a w in n e r -  

t a k e - a l l  e x e r c is e ,  an a t te m p t  t o  m a in ta in  th e  autonomy o f  

an o r g a n is a t io n  r a th e r  th a n  t o  i n t e r a c t  c o o p e r a t iv e ly  w i t h  

o th e r s .

T h is  v ie w  o f  o r g a n is a t io n s  i s  n o t  f a r  f ro m  Benson’ s 

a n a ly s is  o f  i n t e r a c t i o n  as a p o l i t i c a l  economy (1 9 7 5 ) .  

Benson saw o r g a n is a t io n a l  i n t e r a c t i o n  as a q u e s t  f o r  bo th  

re s o u rc e s  and a u t h o r i t y ,  wh ich  w ou ld  e s s e n t i a l l y  be 

h o s t i l e  and c o m p e t i t iv e  u n t i l  an e q u i l i b r i u m  w h ich  

r e a l i s t i c a l l y  r e f l e c t e d  th e  ba lance  o f  s t r e n g th s  among 

o r g a n is a t io n s  was reached . Benson saw th e  i n t e r a c t i o n  o f  

o r g a n is a t io n s  o c c u r in g  a t  two le v e ls ,  th e  s u b s t r u c tu r e  

concerned w i t h  th e  e n v iro n m e n ta l f o r c e s  a f f e c t i n g  th e  

p u r s u i t  o f  money and a u t h o r i t y ,  and th e  s u p e r s t r u c tu r e  

concerned w i t h  in te ra g e n c y  s e n t im e n ts ,  such as agreem ent 

on th e  r o le  o f  d i f f e r e n t  o r g a n is a t io n s  and agreem ent on 

a p p ro p r ia te  approaches t o  common ta s k s .

L indb lom  a ls o  d e s c r ib e d  agency i n t e r a c t i o n s  in  a s i m i l a r  

way, under th e  name o f  p a r t i s a n  m utual a d ju s tm e n t  (1 9 6 5 ) .
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H is  conce rn  was t o  show t h a t  c o o r d in a t io n  i s  p o s s ib le  

w i t h o u t  a c e n t r a l  c o o r d in a to r  o r  a p o l i c y  f o r  c o o r d in a t io n  

o r  even a common pu rp o se . L indb lom  d e l i b e r a t e l y  r u le d  o u t  

a " c o o p e r a t iv e  and d e l ib e r a t e  s e a rc h "  f o r  common c r i t e r i a  

t o  gove rn  i n t e r a c t i o n s ;  p a r t is a n s  a c t  o n ly  when i t  i s  in  

t h e i r  own i n t e r e s t s  t o  do so , and th e y  a c t  by a d ju s t in g  

t h e i r  a c t io n s  t o  t h e i r  assessment o f  th e  a c t io n s  o r  

i n t e n t i o n s  o f  o th e r  o r g a n is a t io n s .  F u r th e rm o re ,  th e  

d e c is io n -m a k in g  p roce ss  i_s th e  i n t e r a c t i o n ,  as i s  th e  

im p le m e n ta t io n  p ro c e s s .  There i s  no re q u ire m e n t  o f  a 

s e p a ra te  c o n t r o l  system  t o  ensure  im p le m e n ta t io n ;  each 

body w i l l  ’ im p le m e n t ’ i t s  d e c is io n  because t h a t  d e c is io n  

was made based on i t s  own s e l f - i d e n t i f i e d  i n t e r e s t s .

C o n c lu s io n

What th e  su cceed ing  c h a p te rs  w i l l  show i s  th e  e x te n t  t o  

w h ich  th e  D a ren th  p r o j e c t  r e f l e c t e d  th e s e  d i f f e r e n t  v iew s  

abou t p la n n in g  and im p le m e n ta t io n .  We have a l r e a d y  

m entioned th e  a t te m p ts  o f  c e n t r a l  governm ent t o  in t r o d u c e  

ra t io n a l- c o m p re h e n s iv e  p la n n in g  t o  th e  NHS in  th e  e a r l y  

1970s. In  th e  f i r s t  phase o f  th e  D aren th  p r o j e c t ,  up t o  

th e  t im e  o f  th e  1982 NHS r e s t r u c t u r i n g ,  re g io n a l  o f f i c e r s  

f a i t h f u l l y  f o l lo w e d  th e  p la n n in g  gu idance  g iv e n  by th e  

DHSS and a c te d  as a s t r a t e g i c  c o o r d in a to r  f o r  th e  D aren th  

p r o j e c t .  They proposed a model o f  s e r v ic e ,  c o n s u l te d
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d i s t r i c t s ,  and th e n  produced a compromise model in  l i g h t  

o f  comments re c e iv e d ;  on t h i s  b a s is  th e y  expec ted  

d i s t r i c t s  t o  p la n  lo c a l  s e r v ic e s .  D u r in g  th e  n e x t  th re e  

y e a rs ,  r e g io n a l  o f f i c e r s  reminded d i s t r i c t s  o f  t h e i r  

o b l i g a t i o n s  t o  p la n  s e r v ic e s  on t h i s  m odel, b u t  were a b le  

t o  c o n v in c e  no more th a n  h a l f  th e  number o f  d i s t r i c t s  t o  

co m p ly .

The second h a l f  o f  th e  p r o j e c t  r e f l e c t e d  th e  p la n n in g  and 

management l i t e r a t u r e  w h ich  emphasized th e  “ t ig h t - lo o s e ' *  

p r i n c i p l e  (P e te rs  & Waterman, 1982). R eg iona l o f f i c e r s ,  

and d i s t r i c t s  o f f i c e r s  as w e l l ,  used th e  D aren th  p r o j e c t  

as a le a r n in g  p roce ss  t o  unde rs tand  why so l i t t l e  was 

accom p lished  in  th e  f i r s t  h a l f  o f  th e  p r o j e c t ,  and how 

th e y  c o u ld  work to g e th e r  t o  a ch ie ve  th e  common o b je c t i v e  

o f  c lo s in g  th e  h o s p i t a l  w h i l s t  e n s u r in g  lo c a l  d i v e r s i t y  in  

s e r v ic e  p r o v is io n  was re s p e c te d .  R eg iona l o f f i c e r s  in  

p a r t i c u l a r  were f l e x i b l e  and r e a l i s t i c  enough t o  ado p t a 

d i f f e r e n t  approach t o  im p le m e n ta t io n  and p la n n in g  w h ich  

was based on a shared  v i s i o n  o f  s e r v ic e  p r o v is io n  w i th  

d i s t r i c t s  and in fo rm e d  b a rg a in in g .  T h is  change t o  th e  

p la n n in g  and im p le m e n ta t io n  approach adopted by th e  

Darenth  p r o j e c t  w i l l  now be t ra c e d  in  th e  succeed ing  

c h a p te rs .
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C hapte r 4

Research M ethodology 

The re se a rch  on th e  D arenth  Park h o s p i t a l  c lo s u re  was 

o r i g i n a l l y  commissioned by th e  DHSS a t  th e  re q u e s t  o f  th e  

D arenth  Park S te e r in g  Group. The DHSS a t  t h a t  t im e  

(1 9 7 8 /9 )  was in  th e  p rocess o f  d e v e lo p in g  re se a rch  

r e la t i o n s h ip s  w i th  f i e l d  a u t h o r i t i e s  and welcomed an 

o p p o r tu n i t y  t o  be re s p o n s iv e  to  a re q u e s t  from  an RHA, 

p a r t i c u l a r l y  as th e  t o p i c  would be o f  i n t e r e s t  t o  o th e r  

a u t h o r i t i e s .  The re se a rch  was requ e s te d  because re g io n a l  

o f f i c e r s  saw th e  un iqueness o f  th e  c lo s u r e  s i t u a t i o n  as 

one w o r th y  o f  s tu d y  -  o th e r  a u t h o r i t i e s  c o u ld  le a rn

som eth ing  from  D arenth  when fa c in g  s i m i l a r  ty p e s  o f  

s i t u a t i o n s .  Severa l t o p ic s  were i d e n t i f i e d  f o r  re s e a rc h ,  

b u t  in  th e  e v e n t ,  o n ly  two r e s u l te d  in  re se a rch  p r o je c t s .

The f i r s t  D arenth  re sea rch  p r o je c t ,  fo c u s s in g  on c l i e n t

assessm ents, had a l re a d y  begun, and DHSS re se a rch  

management w ished to  fund  a second one on th e  p la n n in g  

a c t i v i t i e s  in v o lv e d  in  th e  h o s p i t a l  c lo s u r e .  In

p a r t i c u l a r ,  th e  Darenth  p r o je c t  was p re se n te d  as a j o i n t  

p la n n in g  e x e rc is e  between th e  area h e a l th  a u t h o r i t i e s  and 

s o c ia l  s e r v ic e  d e p a rtm e n ts , w i th  th e  re g io n  as an 

in te r e s te d  b u t n e u t ra l  c o o r d in a to r .

A p ro . ie c t  im p le m e n ta t io n  s tu d y

The D arenth  p r o je c t  was an a t te m p t  t o  im p lem ent a new
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p o l i c y .  The o b je c t i v e  o f  th e  re sea rch  was to  le a rn  from  

t h i s  e x p e r ie n c e :  what worked and what d id n ’ t ;  what

succeeded and how c o u ld  o th e r  a u t h o r i t i e s  b e n e f i t  from  

t h a t  know ledge. As such, i t  fo l lo w e d  a t r a d i t i o n  o f  

s o c ia l  p o l i c y  re se a rch  concerned w i t h  th e  d e ta i l e d  s tu d y  

o f  lo c a l  p o l i c y  im p le m e n ta t io n  ( e .g .  Donn ison, 1965, Dear- 

lo v e ,  1973, B a r r e t t  and Fudge, 1981, G le n n e rs te r  e t  a l , 

1983).

The n a tu re  o f  th e  a c t i v i t y  t o  be in v e s t ig a te d  t o  a la rg e  

e x te n t  d e te rm in e d  th e  ty p e  o f  re se a rch  -  a m a in ly  

q u a l i t a t i v e  in -d e p th  s tu d y  o f  a p a r t i c u l a r  s i t u a t i o n ,  t o  

in c lu d e  an a cco u n t o f  e ve n ts  and an a n a ly s is  o f  s u c c e s s fu l  

and u n s u c c e s s fu l s t r a t e g ie s .  T h is  approach t o  th e  re se a rch  

ta s k  seemed a p p ro p r ia te  f o r  s e v e ra l reasons .

F i r s t ,  th e  n o v e l t y  o f  th e  s i t u a t i o n  made i t  d i f f i c u l t  t o  

p r e d i c t  what th e  re sea rch  would re v e a l .  No one had t r i e d  

t o  c lo s e  t h i s  ty p e  o f  h o s p i ta l  b e fo re ,  no r was th e  

c o o r d in a t io n  o f  so many d i s t r i c t s  on a t i g h t  t im e ta b le  a 

common o c c u rra n c e  in  th e  NHS.

S econd ly , th e  re se a rch  extended o ve r a 10 yea r p e r io d  o f  

t im e ,  and t h a t  emphasized what would have been e q u a l ly  

t r u e  o f  a much s h o r te r  p r o je c t ,  namely t h a t  in  b u i ld in g  up 

an u n d e rs ta n d in g  o f  a p a r t i c u l a r  s i t u a t i o n  and how i t  

deve loped o ve r t im e ,  i t  i s  im p o r ta n t  f o r  th e  re se a rch  to  

s ta y  f l u i d ,  a b le  to  respond t o  th e  range o f

u n p re d ic ta b le  e ve n ts  and in t e r v e n t io n s  l i k e l y  t o  o ccu r
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w i t h in  th e  p r o j e c t  and w i t h in  th e  e n v iro n m e n t in  which 

th e  p r o j e c t  to o k  p la c e .  The re se a rch  p r o j e c t  had no 

c o n t r o l  o ve r  th e  D aren th  p r o je c t  -  t h a t  be longed t o  th e  

f i e l d  a u t h o r i t i e s  who dec ided  ( i n  p a r t  a t  l e a s t )  what 

would happen. The d e s ire d  outcome -  c lo s u r e  o f  th e  

h o s p i t a l  -  was by no means i n e v i t a b le  and th e  re s e a rc h  had 

t o  be a b le  t o  p ic k  up on successes, f a i l u r e s ,  p u rp o s e fu l  

a c t i v i t y  and d iv e r s io n s .  G iven a l l  th e se  f e a tu r e s ,  i t  was 

im p o r ta n t  n o t  t o  d e c id e  in  advance what was w o rth  

s tu d y in g ,  c o n c e n t ra t in g  s t r i c t l y  on th o s e  f e a tu r e s  and 

m is s in g  r e a l i t y .

Both th e se  f a c t o r s  le d  to  th e  im p o rta n ce  o f  an 

o p p o r t u n i s t i c  approach t o  re sea rch  a c t i v i t y  (Buchanan e t  

a l . ,  1988), t o  respond t o  th e  d i v e r s i t y  and

u n p r e d i c t a b i l i t y  o f  a c t i v i t y  ove r t im e ,  w h i l s t  coming o u t  

a t  th e  end w i th  an accoun t o f  e ve n ts  and th e  u n d e r ly in g  

lo g i c  o f  e v e n ts  wh ich  made sense to  bo th  th e  p a r t i c i p a n t s  

in  th e  . p r o je c t  and t o  th e  w id e r  aud ience  o f  h e a l th  and 

s o c ia l  s e r v ic e s  p r a c t i t i o n e r s  and mangers. T h is  approach 

i s  a ls o  s u p p o rte d  by S i lv e rm a n , who n o te s  t h a t  

s o c io lo g ic a l  re se a rch  i s  la r g e l y  g e n e ra ted  by chance 

c irc u m s ta n c e ,  and t h a t  th e  p u b l is h e d  v e r s io n  o f  re sea rch  

" r e f l e c t s  a r e c o n s t ru c te d  l o g ic  w i th  a p ro b le m a t ic  

r e l a t i o n  t o  how th e  re se a rch  was c a r r ie d  o u t ,  and more 

c e r t a i n l y ,  t o  how i t  was co n ce ive d . . . "  (1985, p . 4 ) .  In

an e x p lo r a to r y  s tu d y ,  f l e x i b i l i t y  i s  a l l - im p o r t a n t .

A t h i r d  f a c t o r  s u p p o r t in g  a m in im a l1y - s t r u c t u r e d  approach
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was th e  need to  ensure  t h a t  th e  m u l t i p l e  p e rs p e c t iv e s  t h i s  

p r o j e c t  was expected  t o  gene ra te  c o u ld  be a l lo w e d  to  

exp ress  t h e i r  own p o in ts  o f  v iew  in  t h e i r  own te rm s . The

p a r t i c i p a n t s  in  t h i s  p r o je c t  came from  d i f f e r e n t

p ro fe s s io n a l  g roups, h e ld  d i f f e r e n t  m anage r ia l o r  a d v is o ry  

p o s i t i o n s  and in  many cases, worked f o r  d i f f e r e n t  ty p e s  o f  

o r g a n is a t io n s .  I t ”’ seemed im p o r ta n t  t o  c a p tu re  how th e se  

d i f f e r e n c e s  were m a n ife s te d  in  d i f f e r e n t  v ie w p o in ts  abou t 

th e  D aren th  p r o je c t  -  i t s  v a lu e s ,  how i t  was managed, how

success would be ju d g e d , where c o n f l i c t s  o r  te n s io n s  la y

(B resnen , 1988).

I f  t h i s  approach enab led  th e  un iqueness o f  th e  D aren th  

p r o j e c t  ( a t  le a s t  a t  t h a t  t im e )  to  be d is p la y e d ,  i t  a ls o  

b ro u g h t w i th  i t  weaknesses, namely, doub ts  abou t th e  

re p re s e n ta t iv e n e s s  and r e l i a b i l i t y  o f  th e  ’ s tu d y * .  I t  was 

c le a r  t h a t  th e  re sea rch  was n o t in te n d e d  to  produce a 

model o r  b l u e p r in t  o f  how t o  c lo s e  a h o s p i t a l .  But from  

th e  response o f  o f f i c e r s  o f  o th e r  h e a l th  and s o c ia l  

s e r v ic e s  a u t h o r i t i e s ,  and o f  o th e r  re s e a rc h e rs  engaged in  

s im i l a r  ty p e s  o f  s tu d ie s  , th e  is s u e s  ra is e d  in  t h i s  

re sea rch  have been s i m i l a r  t o  th o se  found in  o th e r  

p r o je c t s .  Even i f  e ve n ts  d i f f e r  in  many o r  a l l  re s p e c ts ,  

th e  c o n s id e ra t io n  o f  is s u e s  -  th e  f a c t o r s  needed t o  be 

u n d e rs to o d , and th e  r e a c t io n  o f  peop le  t o  the se  is s u e s  -  

p o in t  t o  an u n d e r ly in g  s i m i l a r i t y  o f  s t r u c t u r e s  and 

p rocesses . I t  i s  th e  u n d e rs ta n d in g  o f  the se  wh ich  has 

made t h i s  re sea rch  p r o je c t  o f  use to  o th e r  a u t h o r i t i e s .
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As w i l l  be d e s c r ib e d  be low , a ccoun ts  o f  in t e r v ie w s  and 

r e p o r t s  on p a r t i c u l a r  e ve n ts  o r  is s u e s  were fe d  back to  

p a r t i c i p a n t s  f o r  them to  comment on a c cu ra cy .  T h a t th e  

re se a rch  re p o r te d  re p re s e n ts  an agreed v e rs io n  o f  e v e n ts ,  

and l a r g e l y  an agreed i n t e r p r e t a t i o n  o f  e v e n ts  by th e  

a c to r s  in  t h a t  s tu d y  sh o u ld  coun t as an i n d i c a t o r  o f  i t s  

r e l i a b i l i t y  as an a n a l y t i c  n a r r a t i v e  o f  th e  D arenth  

p r o j e c t .  Peer judgem ent has served  as a measure o r  r e l i 

a b i l i t y  and in  these  c irc u m s ta n ce s  t h i s  may be as much as 

can be e xp e c te d .

Boundaries  o f  th e  p ro . ie c t

In c re a s in g  f a m i l i a r i t y  w i th  th e  D aren th  p r o j e c t  showed 

t h a t  a l th o u g h  th e  p r o j e c t  f o r m a l ly  began in  1978 and 

ex tended o v e r  10 y e a rs ,  in  o rd e r  t o  f u l l y  u n d e rs ta n d  

s u b s ta n t iv e  is su e s  and th e  p o s i t io n s  ta ke n  by s t a f f ,  i t  

was o f te n  necessary  t o  go beyond th e  im m ediate  is s u e s  o f  

D arenth  Park and become know ledgeab le  abou t th e  e x te rn a l  

is s u e s  wh ich  im pinged on th e  p o l i t i c a l  and a d m in i s t r a t i v e  

w o r ld  in  which s t a f f  o f  m ental hand icap  u n i t s  l i v e d .  A 

sample o f  such issu e s  would in c lu d e :

th e  deve lopm ent and g row ing  accep tance  n a t i o n a l l y  o f  
n o rm a l iz a t io n  as th e  r i g h t  way fo rw a rd  as a 
p h i lo s o p h y  o f  c a re ;

g row ing  f i n a n c ia l  p re s su re s  on d i s t r i c t s  and th e  
re g i  o n ;

c e n t r a l  government r e g u la t io n s  such as changes in  
s o c ia l  s e c u r i t y  r e g u la t io n s ,  o r  methods o f  f in a n c in g  
community c a re ;

o th e r  s e r v ic e  deve lopm ent needs o f  d i s t r i c t s  such as 
p re s s u re  on acu te  s e r v ic e s ,  o r  on re g io n  such as 
m a in ta in in g  RAWP r e d i s t r i b u t i o n , m a in ta in in g  th e  
c a p i t a l  programme o r  d e v e lo p in g  a m enta l h e a l th
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s t r a t e g y ;

NHS management and o r g a n is a t io n a l  changes.

Such . is s u e s  o f t e n  formed th e  background t o  a c t i v i t y  in  

mental hand icap  s e r v ic e  deve lopm ents , b u t  w i th o u t  

awareness o f  th e s e ,  s e v e ra l  o f  th e  key d e c is io n s  o f  th e  

Darenth  p r o j e c t  would make l i t t l e  sense. The c o n te x t  was 

necessa ry  t o  th e  u n d e rs ta n d in g  o f  th e  a c t i v i t y .

L ik e w is e  th e  t im e  i d e n t i f i e d  as th e  b e g in n in g  and th e  end 

o f  th e  p r o je c t  c o u ld  a ls o  be j u s t i f i c a b l y  ex tended . The 

Darenth  p r o j e c t ,  as in d ic a te d  in  c h a p te r  5, grew o u t  o f  an 

e x i s t i n g  concern  f o r  m enta l hand icap  s e r v ic e s  w i t h i n  th e  

re g io n ;  as an example, th e  f i r s t  d e c is io n  to  c lo s e  

Darenth  Park was take n  in  1973, and t h a t  d e c is io n  c o lo u re d  

d e c is io n s  ta ke n  abou t th e  h o s p i ta l  f o r  th e  n e x t  f i v e  

y e a rs .  And th e  d is c h a rg e  o f  th e  l a s t  p a t ie n t s  from  th e  

h o s p i ta l  was n o t  th e  end o f  th e  s t o r y  -  th e  h o s p i t a l  had 

to  be c lo s e d  down, b u i ld in g s  made s a fe  and th e  s i t e  i t s e l f  

e v e n tu a l ly  c o n s id e re d  f o r  a n o th e r  pu rpose . Some c l i e n t s  

went i n t o  te m p o ra ry  accommodation -  d i s t r i c t s  had t o  go on 

d e v e lo p in g  s e r v ic e s  a f t e r  th e  h o s p i t a l  c lo s e d  to  

accommodate th e se  c l i e n t s ,  and beg in  t o  f i n d  ways o f  

making a v a i la b le  f a c i l i t i e s  to  meet th e  needs o f  peop le  

who c o u ld  n o t  n o t  be a d m it te d  to  D a ren th .

Methods o f  re se a rch  used

W r i t t e n  m a t e r i a l : I n i t i a l l y ,  c o n s id e ra b le  r e l ia n c e  was

p laced  on w r i t t e n  re co rd s  o f  what had a l re a d y  o c c u r re d  in  

th e  h i s t o r y  o f  th e  Darenth  Park p r o je c t ,  and how e x i s t i n g



s e rv ic e s  and f a c i l i t i e s  had been deve lo p e d . R eg iona l 

o f f i c e r s  made a v a i la b le  t h e i r  e x te n s iv e  re c o rd s  o f  RHB/RHA 

m in u te s ,  th e  m inu tes  o f  th e  Reg iona l P la n n in g  Group (RPG), 

th e  re c o rd s  o f  th e  R eg iona l S t r a te g ie s  Sub-group on m ental 

hand icap  s e r v ic e s ,  a l l  c a p i t a l  p la n n in g  team m in u te s  and 

w o rk in g  papers ( in c lu d in g  s i x  volumes o f  a f i l e  on th e  

deve lopm ent o f  Grove Park H o s p i t a l ) ,  a l l  papers r e l a t i n g  

t o  th e  v i s i t s  o f  th e  HAS t o  Darenth  Park in  1970 and 1972, 

r e p o r ts  from  ad hoc w o rk in g  groups such as th e  D arenth  

Park s o c ia l  s e r v ic e s  l i a i s o n  g roup , th e  re g io n a l  a d v is o ry  

team r e p o r t  o f  1970 and a w o rk in g  group s e t  up in  1976 to  

re v ie w  th e  p o s i t i o n  o f  D arenth  Park.

In  lo c a l  h e a l th  a u t h o r i t i e s  and s o c ia l  s e r v ic e s

d e p a rtm e n ts , access was g ra n te d  t o  a s i m i l a r  range o f  

com m ittee  m in u te s  and w o rk in g  f i l e s :  AHA and DHA m in u te s

and w o rk in g  papers , JCC, j o i n t  o f f i c e r  group and j o i n t  

p la n n in g  team m in u te s ,  d i s t r i c t  p la n n in g  team pap e rs , DMT 

papers and p r o je c t  team papers . Those s o c ia l  s e r v ic e s

de p a rtm en ts  which had s p e c ia l  p la n n in g  groups f o r  peop le  

w i th  m enta l hand icap  made a v a i la b le  th e  m in u tes  and w ork

in g  papers  o f  tho se  g roups ; a l l  s o c ia l  s e r v ic e s

depa rtm en ts  a l lo w e d  access t o  f i l e s  on s p e c ia l  s e r v ic e s  

and f a c i l i t i e s  f o r  peop le  w i th  mental hand icap  -  h o s te ls ,  

day c e n t re s ,  e t c .  A f t e r  1982, most d i s t r i c t s  a ls o  made 

a v a i la b le  w r i t t e n  re co rd s  o f  u n i t  management team m eetings  

and o th e r  s i m i l a r  re co rd s  when re q u e s te d .

No re q u e s t  f o r  access to  w r i t t e n  m a te r ia l  was re fu s e d .  In
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most cases , re q u e s ts  f o r  access t o  f i l e s  were d e a l t  w i th  

by s t a f f ,  b u t  in  one lo c a l  a u t h o r i t y ,  a w r i t t e n  re q u e s t  

was re q u i re d  to  be s u b m it te d  t o  th e  s o c ia l  s e r v ic e s  

c o m m itte e . Once t h i s  had been ag reed , however, th e  

re s e a rc h e r  was s tood  in  f r o n t  o f  th e  f i l i n g  c a b in e ts  and 

t o l d  t o  ta k e  w hatever was wanted.

Documentary m a te r ia l  such as m inu tes  o r  n o te s  o f  m ee tings  

re p re s e n te d  th e  " o f f i c i a l "  v iew  o f  what was happen ing . As 

such th e y  were v a lu a b le  as much f o r  what th e y  d id  n o t  

r e p o r t  as f o r  what th e y  s a id ,  and th e  amount o f  space 

a l lo c a t e d  t o  d i f f e r e n t  t o p ic s  and d is c u s s io n s .  They

proved  e s p e c ia l l y  h e lp f u l  in  in t e r v ie w s ,  by a s k in g  

in te rv ie w e e s  w hether m in u te s  r e f l e c t e d  th e  f e e l i n g s  o f  a 

m e e tin g  as w e l l  as i t s  c o n te n t

O b s e rv a t io n :  A s i g n i f i c a n t  p a r t  o f  th e  f i e l d  work

c o n s is te d  o f  a t te n d in g  a w ide v a r i e t y  o f  m e e t in g s ,  some

r e g u la r l y  and o th e rs  on a more ad hoc b a s is .

M e e tin g s  w h ich  were a t te n d e d  r e g u la r l y  in c lu d e d  th e  

D aren th  Park S te e r in g  Group, th e  R eg iona l M enta l Handicap 

S te e r in g  Group, th e  Leybourne Grange S te e r in g  Group, a l l  

c a p i t a l  p r o je c t  teams f o r  th e  d i s t r i c t s ,  j o i n t  ca re  

p la n n in g  groups f o r  m ental hand icap  s e rv ic e s  in  f o u r  

d i s t r i c t s ,  d i s t r i c t  and s o c ia l  s e r v ic e s  p la n n in g  teams, 

m enta l hand icap  l i a i s o n  group in  G reenw ich, th e  A rc h e ry

House com m iss ion ing  team in  D a r t fo r d ,  Bromley moving on 

co m m itte e , Bex ley c o n s o r t iu m , D a r t fo r d  UMG, D a r t fo r d
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s e r v ic e  re v ie w  g rou p . These groups met e i t h e r  b i - w e e k ly ,  

m o n th ly  o r  q u a r t e r l y .

Those g roups  a t te n d e d  on an ad hoc b a s is  in c lu d e d  RHA o r  

DHA m e e t in g s ,  s o c ia l  s e r v ic e s  com m ittee  m ee tings  as 

r e le v a n t ,  o th e r  d i s t r i c t s ’ UMG m eetings  and a la r g e  number 

o f  o n e - o f f  o f f i c e  m eetings  focussed  on s p e c i f i c  is s u e s .

A tte n d a n c e  a t  m ee tings  se rved  s e v e ra l p u rposes . I t  gave a 

p i c t u r e  o f  what was happening (and n o t  happen ing) and th u s  

p ro v id e d  p o in t e r s  as t o  what is su e s  needed t o  be take n  up 

in  in t e r v ie w s .  I t  p ro v id e d  an o p p o r tu n i t y  t o  g e t  t o  know 

s t a f f  in v o lv e d  in  p la n n in g  and managing s e r v ic e s ,  what 

t h e i r  a t t i t u d e s  were tow ards  v a r io u s  is s u e s ,  what t h e i r  

r e l a t i o n s h ip s  were w i th  each o th e r  and i d e n t i f i e d  th o se  

whom i t  wou ld  be u s e fu l  t o  in t e r v ie w .  O b s e rv a t io n -  a t  

m ee tin g s  gave th e  re s e a rc h e r  a " f e e l "  o f  what was go ing  on 

in  a way t h a t  a w r i t t e n  re c o rd  o f  a m eeting  c o u ld  n o t  do. 

A t one S te e r in g  Group m e e tin g , as an example, one d i s t r i c t  

r e p o r te d  some lo c a l  o p p o s i t io n  to  th e  p la n n in g  gu idance 

issu e d  by th e  S te e r in g  Group; th e  lo o k  g iv e n  t o  t h a t  

d i s t r i c t  o f f i c e r  by th e  c h a i r  o f  th e  m eeting  expressed  a l l  

th e  f r u s t r a t i o n  and i r r i t a t i o n  f e l t  by re g io n a l  o f f i c e r s  

to w a rd s  d i s t r i c t s  w h ich  were th o u g h t  t o  be "d ra g g in g  t h e i r  

f e e t "  a t  a c c e p t in g  s ta n d a rd  fo rm s o f  p r o v is io n  and 

i n s t a n t l y  dem ons tra ted  a l l  th e  m is u n d e rs ta n d in g  and, a t  

t h a t  s ta g e ,  la c k  o f  i n t e r e s t  in  th e  p rob lem s face d  by 

d i s t r i c t s .
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Of equa l im p o rtance  to  th e  success o f  th e  re s e a rc h ,  i t  

gave th o se  in v o lv e d  w i th  th e  p r o je c t  a chance t o  g e t  t o  

know th e  re s e a rc h e r .  Schatzman and S tra u s s  w r i t e  t h a t  

peop le  "w ant t o  be observed by a p a r t l y  known p e rso n , n o t  

a s t r a n g e r "  (1976, p . 60) and in  th e  e x p e r ie n c e  o f  th e  

re s e a rc h e r ,  t h i s  i s  c r i t i c a l l y  t r u e .  S t a f f  remained 

guarded in  t h e i r  comments u n t i l  th e y  knew what k in d  o f  a 

r e c e p t io n  more c r i t i c a l  s ta te m e n ts  would r e c e iv e ,  w he the r 

th e y  would be t r e a te d  c o n f i d e n t i a l l y .  A tte n d a n ce  a t  

m eetings  made th e  re s e a rc h e r  a f a m i l i a r  fa c e  and p ro v id e d  

t o p ic s  f o r  d is c u s s io n  a f t e r  m eetings when th e  " g e t t i n g  to  

know you" phase was be ing  p layed  o u t .  Success in  t h i s  

a rea  was be ing  i n v i t e d  to  m eetings  n o t  p r e v io u s ly  known 

abo u t.

The re s e a rc h e r  a ls o  u n d e rto o k  two weeks o f  o b s e rv a t io n  on 

f o u r  o f  th e  f i v e  wards which formed th e  D a r t fo r d  and 

Gravesham s e c to r  o f  Darenth  Park h o s p i t a l .  T h is  in c lu d e d  

a t te n d in g  bo th  th e  m orn ing and a f te rn o o n  s h i f t s .  The 

purpose o f  t h i s  was t o  g e t  some id e a  o f  what a c t u a l l y  

happened on th e  wards -  what s t a f f  d id ,  what r e s id e n ts  d id  

-  as a means o f  g e t t i n g  a b e t t e r  sense o f  how th e  h o s p i t a l  

fu n c t io n e d  and what s t a f f  on th e  wards th o u g h t  abou t th e  

changes ahead o f  them. A lm ost a l l  s t a f f  were v e ry  

fo r th c o m in g  in  e x p re s s in g  them se lves  on a l l  a sp e c ts  o f  

wards and h o s p i t a l  management. The re s e a rc h e r  seemed to  

be th e  o n ly  one concerned abou t c o n f i d e n t i a l i t y ;  a lm o s t 

a l l  s a id  " and I  hope you t e l l  the  managers what I  s a id " ,  

an i n d i c a t i o n  o f  how much th e y  th o u g h t  t h e i r  v iew s were
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l i s t e n e d  t o .

"L o i t e r i n g " (Hammersley and A tk in s o n ,  1983): T h is

co n cep t embraces ways o f  making th e  a c q u a in ta n ce  o f  peop le  

by f r e q u e n t in g  t h e i r  p la c e  o f  work, l e i s u r e  o r  some o th e r  

venue and g e t t i n g  t o  know them c a s u a l l y .  L o i t e r i n g  in  

t h i s  p r o j e c t  was u s in g  f i l e s  in  o th e r  p e o p le ’ s o f f i c e s ,  

g e t t i n g  l i f t s  t o  and from  m e e tin g s , h a v in g  lunch  to g e th e r  

o r  any o th e r  q u a s i - s o c ia l  q u a s i-w o rk  o c c a s i io n  w h ich  

a l lo w e d  o p p o r t u n i t i e s  f o r  s i z in g  up and swapping s t o r i e s .  

L o i t e r i n g  a c t u a l l y  became a va lu e d  means o f  le a r n in g  what 

was go ing  on i n f o r m a l l y ,  o f  p ic k in g  up th e  p o l i t i c k i n g  

t h a t  would neve r be m entioned a t  th e  more fo rm a l m e e t in g s ,  

and se e in g  p e r s o n a l i t i e s  in  a c t io n .  I t  e n a b le d , on 

o c c a s io n s ,  th e  re s e a rc h e r  to  be in  th e  r i g h t  p la c e  a t  th e  

r i g h t  t im e ,  t o  o v e rh e a r  phone c o n v e rs a t io n s ,  f o r  example 

and l a t e r  ask f o r  an e x p la n a t io n ,  and t o  hear someone come 

back from  a m ee ting  and com p la in  w i th  i r r i t a t i o n  a b o u t th e  

la c k  o f  u n d e rs ta n d in g  be ing  shown by o th e r  o f f i c e r s .  

O pportun ism  r u le d  and th e  re sea rch  ga ined  from  i t .

In  o rd e r  t o  m axim ise th e  b e n e f i t s  from  be ing  a round , i t  

was necessa ry  t o  have som eth ing to  t r a d e  f o r  new 

in fo r m a t io n .  As a r u le ,  o n ly  one s e n io r  person from  each 

d i s t r i c t  a t te n d e d  th e  Darenth  Park S te e r in g  Group so t h a t  

th e  re s e a rc h e r  was a b le  t o  b u i ld  up a s to r e  o f  in fo r m a t io n  

on what had happened th e re  to  "exchange" w i th  o th e r  s t a f f  

in  d i s t r i c t s  f o r  s t o r i e s  abou t in c id e n ts  o r  s i t u a t i o n s  n o t  

w itn e sse d  ( th e s e  m eetings  were n o t  c o n f id e n t i a l  in  any
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sense and a c c o rd in g  t o  th e  c h a i r  o f  th e  S te e r in g  Group, 

th e re  was no reason n o t  t o  t a l k  abo u t them ). The v e ry  

casua l ness o f  th e se  e n co u n te rs  encouraged such exchanges, 

and a ls o  dem onstra ted  q u i t e  c l e a r l y  th e  enormous d is ta n c e s  

between th e  d i f f e r e n t  le v e ls  o f  o r g a n is a t io n  and th e  

f a n ta s ie s  each le v e l  had abou t th e  o th e rs .

" L o i t e r i n g "  a ls o  made p la in  th e  im po rta n ce  o f  th e  

re s e a rc h e r  be in g  w i l l i n g  t o  t a l k  abou t h e r s e l f .  S t a f f  

asked, and i t  would be u n h e lp fu l  and u n s o c ia l  n o t  t o  

answer. S t a f f  asked abou t work and p e rso n a l l i f e ,  j u s t  as 

th e y  were asked -  n o t  a lways f o r  re s e a rc h  purposes b u t 

c e r t a i n l y  f o r  th e  purpose o f  e s t a b l i s h in g  and m a in ta in in g  

s o c ia l  r e l a t i o n s  w i th  p a r t i c i p a n t s  in  th e  p r o j e c t .  

Burgess (1984, p. 105) r e la te s  how h is  a v o id in g  answ ering  

q u e s t io n s  a b ou t h is  v iew s on s c h o o l fn g ,  h is  te a c h in g  

e x p e r ie n c e  and so on would have ru in e d  r e la t i o n s h ip s  w i th  

th e  te a c h e rs  and p u p i l s  o f  th e  schoo l in  w h ich  h is  

re sea rch  was lo c a te d ;  he c a l le d  t h i s  approach in t e r v ie w -  

c o n v e rs a t io n s .  Spending t im e  around peop le  c re a te s  a 

sense o f  " s o c ia l  o b l i g a t i o n s "  w h ich  i f  n o t  re c o g n ise d  

c o u ld  r u in  th e  re s e a rc h .  The purpose o f  l im i t e d  i n 

vo lvem en t and s e l f - r e v e l a t i o n  i s  t o  make i t  p o s s ib le  f o r  

p a r t i c i p a n t s  t o  deve lop  t r u s t  and c o n f id e n c e  in  th e  

re s e a rc h e r ,  enough f o r  them to  re v e a l t h e i r  own f e e l in g s  

and v iew s abou t u n o f f i c i a l  u n d e rs ta n d in g s  o f  e v e n ts .  What 

p re v e n ts  th e  re s e a rc h e r  from  becoming c a p t iv e  to  th e  

b ia se s  o f  one p a r t i c i p a n t  i s  th e  c ro s s -  ch e c k in g  o f  

accoun ts  from  th e  p e rs p e c t iv e s  o f  a l l  p a r t i c i p a n t s .
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I n t e r v i e w i n g :  The u n d e rs ta n d in g  ga ined  from  th e  f i l e s ,

m eetings  and in fo rm a l d is c u s s io n s  were used as th e  b a s is  

o f  i n t e r v ie w s .  In te rv ie w e e s  were asked t o  g iv e  t h e i r  

u n d e rs ta n d in g  o f  e ve n ts  o ve r  a p a r t i c u l a r  t im e  o r  abou t a 

p a r t i c u l a r  c u r r e n t  s i t u a t i o n .  H i s t o r i e s  o f  how s e rv ic e s  

had been deve loped were g iv e n  to  them t o  comment upon, and 

the se  comments -  c l a r i f i c a t i o n s ,  exp a n s io n s  o r  

c o n t r a d ic t io n s  -  formed th e  b a s is  o f  f u r t h e r  in te r v ie w s .  

Some in te r v ie w s  were h e ld  on a r e g u la r  b a s is  and were 

w r i t t e n  up and used as th e  s t a r t i n g  p o in t  o f  th e  n e x t  

round o f  in te r v ie w s .  O th e rs  r e la te d  t o  s p e c i f i e d  e ve n ts  

o r  f u n c t io n s  and were in te n d e d  t o  ensure  t h a t  v ie w s  were 

recorded  as co m p re h e n s ive ly  as p o s s ib le .  None o f  th e  

in te r v ie w s  used fo rm a l s t r u c t u r e d  q u e s t io n n a i re s .

In te r v ie w s  were h e ld  w i th  re g io n a l  o f f i c e r s  a s s o c ia te d  

w i th  th e  Darenth  Park p r o je c t  and s e v e ra l  o th e rs  in v o lv e d  

le s s  c e n t r a l l y ;  s e n io r  managers w i t h i n  m enta l hand icap  

u n i t s  in  d i s t r i c t s ;  s e n io r  managers and c o n s u l ta n ts  a t  

Darenth  Park h o s p i t a l ;  s t a f f  w i t h in  s o c ia l  s e r v ic e s  

d e p a rtm e n ts , in c lu d in g  d i r e c t o r s  o f  s o c ia l  s e r v ic e s ;  CHC 

s e c r e ta r ie s  and o f f i c e r s  from  lo c a l  Mencap g roups .

The in te r v ie w s  became a s i g n i f i c a n t  means o f  c h a l le n g in g ,  

expand ing o r  m o d i fy in g  th e  more " o f f i c i a l "  a cco u n ts  o f  

e v e n ts .  I t  was a ls o  th ro u g h  th e  in te r v ie w s  t h a t  th e  

i n t e r r e l a t i o n s h i p s  between th e  Darenth  p r o je c t  and o th e r  

d i s t r i c t  o r  r e g io n a l  is s u e s  became a p p a re n t .  The
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i n te r v ie w s  a ls o  p ro v id e d  ev idence  f o r  th e  m u l t i p l i c i t y  o f  

v iew s h e ld  w i t h in  th e  same le v e l  o f  o r g a n is a t io n .  

I n te r v ie w s  th u s  p ro v id e d  a w e a lth  o f  m a te r ia l  f o r  making 

sense o f  e v e n ts .

The is su e  o f  c o n f i d e n t i a l i t y  was n o t  a m a jo r co n ce rn . 

In te rv ie w e e s  were a lways in fo rm e d  t h a t  th e  in t e r v ie w  n o te s  

would be seen o n ly  th e  re s e a rc h e rs  and th e  in te r v ie w e e .  

Most in te rv ie w e e s  were keen f o r  t h e i r  v iew s to  be known 

and were unconcerned t h a t  t h e i r  i d e n t i t y  m ig h t  be re v e a le d  

th ro u g h  w r i t t e n  a ccoun ts  o f  e v e n ts .  In  a p r o je c t  o f  t h i s  

k in d ,  where a lm o s t a l l  o f  th e  s e n io r  p a r t i c i p a n t s  a re  

q u i t e  w e l l  known t o  each o th e r ,  any w r i t t e n  a cco u n t wh ich  

a d e q u a te ly  r e f l e c t e d  th e  v iew s o f  p a r t i c i p a n t s  would 

i n e v i t a b le  i d e n t i f y  them to  each o th e r .  T h is  would n o t  o f  

course  be so t o  a w id e r  a u d ience .

In te r v ie w s  la s te d  between 30 m inu tes  and th re e  hou rs  o r  

so, w i th  th e  m a jo r i t y  be ing  abou t n in e ty  m in u te s .  No tape  

re c o rd in g  o f  in te r v ie w s  were done b u t  n o te s  were w r i t t e n  

up im m e d ia te ly  a f t e r  an in te r v ie w  to  draw on a c le a r  

memory o f  th e  in te r v ie w  t o  supp lem ent n o te s  take n  d u r in g  

th e  in t e r v ie w .  No re q u e s t  f o r  an in te r v ie w  was re fu s e d .

O n-go ing r e la t i o n s h ip s

Working on a re sea rch  p r o je c t  f o r  j u s t  o ve r  seven y e a rs ,  

w h i le  n o t  u n iq u e , i s  c e r t a i n l y  u n u su a l.  I t  a f f o r d s  th e  

re s e a rc h e r  th e  e x p e r ie n c e  o f  se e in g  a f u l l  deve lopm ent o f  

a long  te rm  p o l i c y  change and o f  becoming f a m i l i a r  w i th
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many o f  th e  unexpected o p p o r t u n i t i e s  and d is a p p o in tm e n ts  

wh ich  to g e th e r  made th e  outcome som eth ing  o th e r  than  

i n e v i t a b le .  Look ing backwards to w a rd s  th e  b e g in n in g  may 

n o t  g iv e  s u f f i c i e n t  w e ig h t  t o  th o s e  te n d e n c ie s  w h ich  a t  

th e  b e g in n in g  argued f o r  a d i f f e r e n t  app roach ; under such 

c irc u m s ta n c e s  i t  becomes to o  easy f o r  re s e a rc h e r  and 

p a r t i c i p a n t s  to  d is c o u n t  tho se  id e a s  and e v e n ts  o f  th e  

p a s t  w h ich  d is t r a c t e d  from  r a th e r  th a n  c o n t r ib u te d  t o  th e  

o b je c t  o f  th e  p r o je c t .  Being around f o r  a lm o s t  th e  e n t i r e  

p e r io d  o f  th e  p r o je c t  enab led  th e  f i n a l  a cco u n t t o  be 

som eth ing more than  Whig h i s t o r y .

A f u r t h e r  consequence o f  be ing  p a r t  o f  th e  D aren th  scene 

f o r  so lo n g  was th e  sense o f  c o n t i n u i t y  th e  re s e a rc h e r  

gave t o  th e  p r o je c t .  By th e  end when th e  h o s p i t a l  f i n a l l y  

c lo s e d ,  th e re  were o n ly  th re e  members o f  th e  D arenth  

S te e r in g  Group o u t  o f  15 o r  so who had been in v o lv e d  in  

th e  p r o je c t  lo n g e r  than  th e  re s e a rc h e r .  The r o le  o f  th e  

re s e a rc h e r  g r a d u a l ly  became t h a t  o f  o f f i c i a l  h i s t o r i a n  o f  

th e  p r o j e c t ,  and th e  re s e a rc h e r  became p a r t  o f  th e  

in d u c t io n  programme o f  new s t a f f .  The p ro d u c t io n  o f  a 

r e p o r t  h a l f -w a y  th ro u g h  th e  p r o je c t  meant t h a t  th e re  was 

an agreed n a r r a t i v e  wh ich  was a v a i la b le  f o r  new s t a f f .

The p r i n c ip a l  danger o f  t h i s  typ e  o f  s i t u a t i o n  i s  becoming 

p a r t  o f  th e  e s ta b l is h m e n t ,  o f  spend ing  so much t im e  w i th  

th e  managers o f  v a r io u s  s e rv ic e s  t h a t  i t  becomes 

d i f f f i c u l t  t o  see th e  prob lem s from  o th e r  p e rs p e c t iv e s .  A 

s i g n i f i c a n t  p a r t  o f  t im e  was sp e n t w i th  re g io n a l  s t a f f

105



managing th e  o v e r a l l  p r o j e c t ;  th e re  was a ls o  much g r e a te r  

c o n t i n u i t y  o f  s t a f f  a t  t h i s  le v e l  than  in  d i s t r i c t s ,  

mental hand icap  u n i t s  o r  in  s o c ia l  s e r v ic e s  depa rtm en ts  

(o v e r  th e  y e a rs ,  a l l  b u t  one o f  th e  d i r e c t o r s  o f  s o c ia l  

s e r v ic e s  changed). Many f r i e n d l y  r e la t i o n s h ip s  were b u i l t  

up o ve r  th e  y e a rs ,  and i t  was n o t  a lw ays easy t o  remember 

n o t  t o  g e t  in v o lv e d

W r i t in g  u p

The method adopted c o n s is te d  o f  w r i t i n g  up a l l  fo rm a l 

in te r v ie w s  w i t h  i n d iv id u a l  p a r t i c i p a n t s  o r  w r i t i n g  up an 

accoun t o f  a p a r t i c u l a r  e v e n t and then  fe e d in g  back such 

no tes  t o  th e  p a r t i c i p a n t s ,  f o r  t h e i r  comments on a ccu ra cy  

and u n d e rs ta n d in g .  Such n a r r a t i v e s  o f te n  form ed th e  b a s is  

o f  f u r t h e r  in t e r v ie w s ;  th e y  prompted memory o r  j u s t  

s t im u la te d  more th o u g h t  on a s u b je c t .  In  t h i s  way, an 

agreed v e rs io n  o f  e ve n ts  was b u i l t  up o v e r  th e  y e a rs .

A w r i t t e n  r e p o r t  on th e  f i r s t  phase o f  th e  p r o j e c t  was 

s u b m it te d  t o  th e  D arenth  Park S te e r in g  Group in  1984; th e  

f i n a l  r e p o r t  was s e n t  in  d r a f t  t o  d i r e c t o r s  o f  s o c ia l  

s e r v ic e s ,  m enta l hand icap  u n i t  gen e ra l managers and 

re g io n a l  o f f i c e r s  in  1989. In  a l l  b u t  one in s ta n c e ,  th e  

comments made a s s is te d  th e  com prehensiveness o f  th e  

r e p o r t .
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C hap te r 5

The D aren th  Park P r o je c t :  an O verv iew

D aren th  Park H o s p i ta l

D aren th  Park was one o f  th e  o ld e r  i n s t i t u t i o n s  in  England 

b u i l t  s p e c i f i c a l l y  f o r  peop le  w i th  a m enta l h a n d ica p . The 

changes o f  name i t  underwent d u r in g  i t s  e x is te n c e  

r e f l e c t e d  th e  changes in  p u b l i c  a t t i t u d e s  and p o l i c y  t o  

th e  ca re  and t re a tm e n t  o f  menta l h a n d ica p . I t  began as 

D aren th  School f o r  f i v e  hundred c h i ld r e n  in  1878. 

However, i t  soon found  i t s e l f  unab le  t o  p la c e  th e  c h i ld r e n  

back in  th e  com munity, and te n  yea rs  a f t e r  i t  was founded , 

i t  was accommodating o ve r  one thousand a d u l t s  and 

c h i l d r e n .  In  1911, th e  Darenth  School became th e  D arenth  

I n d u s t r i a l  T r a in in g  C o lony, o f f e r i n g  d o m e s t ic ,  

a g r i c u l t u r a l  and i n d u s t r i a l  t r a i n i n g  f o r  men and women. 

The c o lo n y  was j u s t  abou t s e l f - s u f f i c i e n t ,  p r o v id in g  much 

o f  i t s  own fo o d ,  f u r n i t u r e  and c lo t h in g ;  i t  had i t s  own 

w a te r  and gas s u p p l ie s .  In  1919 i t  was renamed th e  

D arenth  T r a in in g  C o lony , now w i th  an emphasis on t r a i n i n g  

"h ig h -g ra d e  d e f e c t i v e s " .  In  1936, th e  name was changed 

a g a in  t o  D arenth Park H o s p i t a l ,  a t  th e  t im e  i t s  management 

was t r a n s f e r r e d  t o  th e  London County C o u n c i l  (LCC). In  

1948 i t s  management was t r a n s f e r r e d  to  th e  NHS.
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In  1934, D arenth  s topped a d m i t t in g  c h i l d r e n ,  as o th e r  

s e r v ic e s  f o r  c h i ld r e n  in  th e  a rea  had begun t o  d e ve lo p  and 

th e  numbers a t  Darenth  were d e c l in in g .  However, s h o r t 

te rm  ca re  a d m iss ions  f o r  c h i ld r e n  were s t a r t e d  aga in  

1952, and lo n g - te rm  in  1954. The fo rm e r  was in  response 

to  a governm ent c i r c u l a r ,  and th e  l a t t e r  t o  lo c a l  demands. 

In  th e  e a r l y  1960s th e  re g io n  made s p e c ia l  p r o v is io n  f o r  

c h i ld r e n  w i th  mental hand icap  a t  G o ld ie  Le igh  H o s p i ta l  in  

G reenw ich , o r i g i n a l l y  b u i l t  as an orphanage in  1902 by th e  

Woolwich Board o f  G u a rd ians . I t  had then  become, d u r in g  

th e  f i r s t  W orld  War, a h o s p i t a l  f o r  c h i ld r e n  s u f f e r i n g  

from  s k in  d is e a s e s .  The use o f  G o ld ie  Le ig h  f o r  c h i ld r e n  

from  th e  ca tchm ent a rea  meant t h a t  th e  o n ly  c h i ld r e n  a t  

D arenth  Park were fro m  th e  D a r t fo r d  a re a . When c h i ld r e n  

a t  G o ld ie  Le igh  reached th e  age o f  s ix te e n  o r  so , th e  

p o l i c y  was f o r  them t o  then  t r a n s f e r  t o  th e  a d u l t  

f a c i l i t i e s  a t  Darenth  P ark .

Located on th e  o u t s k i r t s  o f  D a r t fo r d ,  K en t, th e  

h o s p i t a l  had t r a d i t i o n a l l y  taken  peop le  p r i m a r i l y  from  

th e  London a re a , b u t  a ls o  on o c ca s io n s  accep ted  

p a t ie n t s  from  th e  r e s t  o f  England. In  th e  e a r l y  1960s, 

th e  h o s p i t a l  was g iv e n  a d e f in e d  ca tchm en t a rea  f o r  th e  

f i r s t  t im e :  th e  f i v e  London boroughs o f  Lambeth,

Southwark , Lewisham, Greenwich and B e x le y ,  and th e  

n o r th  west p a r t  o f  Kent in  w h ich  th e  h o s p i t a l  was 

lo c a te d .  E ig h t  o r  so yea rs  l a t e r  th e  re g io n

t r a n s fe r r e d  t o  D a re n th *s  ca tchm ent a rea  th e  borough o f  

B rom ley, t o  r e l i e v e  seve re  o ve rc ro w d in g  a t  th e  second
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la rg e  m enta l hand icap  h o s p i t a l  in  th e  re g io n ,  Leybourne 

Grange.

The ca tchm en t a rea  o f  th e  h o s p i ta l  c o n ta in e d  q u i t e  d iv e rs e  

f e a tu r e s .  P o l i t i c a l l y  th e  a rea  ranged fro m  s t ro n g  l e f t -  

w ing Labour c o u n c i ls  in  th e  in n e r  London d i s t r i c t s  t o  

suburban T o r ie s  in  Bex ley  and B rom ley, and s h i r e  T o r ie s  in  

Ken t. The p o l i t i c a l  c o m p le x i t ie s  o f  c o u n c i ls  had a 

s i g n i f i c a n t  im pac t on th e  Darenth  p r o j e c t  -  i t  c o lo u re d  

a t t i t u d e s  tow a rd s  r e l a t i o n s  w i th  h e a l th  a u t h o r i t i e s ,  

tow a rds  w o rk in g  w i t h  p r i v a t e  and v o lu n ta r y  o r g a n is a t io n s  

in c lu d in g  hous ing  a s s o c ia t io n s ,  and to w a rd s  a g e n e ra l 

w i l l i n g n e s s  t o  a c t i v e l y  deve lop  s e r v ic e s .  The v a r io u s  

s t r u g g le s  w i th  c e n t r a l  government o v e r  c o n s t r a in t s  on 

lo c a l  government f in a n c e  d iv e r te d  th e  a t t e n t i o n  o f  Labour 

a u t h o r i t i e s  from  s e r v ic e  deve lopm ents , b u t  th e  c o n s t r a in t s  

on f in a n c e  would have l im i t e d  t h a t  in  any case.

A n o the r  im p o r ta n t  d i f f e r e n c e  w i t h in  th e  ca tchm en t a rea  was 

th e  b a lance  between p r i v a t e  and p u b l i c  s e c to r  h o u s ing  and 

th e  in f lu e n c e  t h i s  had on d i s t r i c t s ’ c a p a c i ty  t o  f i n d  

p r o p e r t ie s  s u i t a b le  f o r  use as group homes. (See T ab le  

5 .1 )

The h ig h e r  share  o f  p u b l i c  s e c to r  hous ing  in  in n e r  London 

sh o u ld  have made i t  more d i f f i c u l t  f i n d in g  p r o p e r t ie s ,  b u t  

t h i s  f a c t o r  does n o t  appear t o  have been a m a jo r p rob lem  

and was ba lanced by th e  much h ig h e r  c o s t  o f  p r o p e r t ie s  in  

th e  subu rbs .
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The in n e r  London d i s t r i c t s  had a w id e r  v a r i e t y  o f  a c t i v e  

v o lu n ta r y  o r g a n is a t io n s  t o  in v o lv e  in  bo th  p la n n in g  and 

s e r v ic e  p r o v is io n  than  e x is te d  in  th e  su b u rb s . These 

in c lu d e d  lo c a l  b ranches o f  n a t io n a l  v o lu n ta r y  

o r g a n is a t io n s ,  p a r e n ts ’ g roups , a u n i v e r s i t y  s e t t le m e n t  

and o th e r  g rou p s . T h is  p a r t i a l l y  r e f l e c t e d  th e  a c t i v e  

encouragement g iv e n  t o  such o r g a n is a t io n s  by t h e i r  lo c a l  

a u t h o r i t i e s  -  f i n a n c i a l  s u p p o r t ,  w o rk in g  p a r t y  in v o lv e m e n t 

and access t o  c o u n c i l  com m ittee  m ee tings  and o f f i c e r  t im e  

f o r  a d v ic e  and deve lopm ent.

The s o c ia l  and p h y s ic a l  e n v iro n m e n t th u s  v a r ie d

c o n s id e ra b ly :  i t  showed in  th e  s t y l e  o f  c lo t h in g  p e op le

work (L e v is  v s .  s u i t s  f o r  s o c ia l  s e r v ic e s  s t a f f )  and in  

th e  s t r e e t  c u l t u r e  -  two v e ry  d i f f e r e n t  w o r ld s .

The 1970s

In  th e  ye a r  t h a t  th e  r e p o r t  on c o n d i t io n s  in  E ly  H o s p i ta l  

was p u b l is h e d ,  Darenth  Park H o s p i ta l  had a p p ro x im a te ly  

1500 r e s id e n ts .  The h o s p i t a l  had more than  40 w ards , o f  

w h ich  10 c o n ta in e d  more than  50 r e s id e n ts .  Ten wards were 

s in g le  s to re y  p a v i l l i o n  wards; th e  r e s t  were in  two and 

th re e  s to re y  b lo c k s ,  one male c o r r i d o r ,  one fem a le  

c o r r i d o r .  Long a f t e r  wards became mixed sex , th e  c o r r i d o r  

names remained in  use.

In  response t o  th e  E ly  r e p o r t ,  re g io n a l  o f f i c e r s  v i s i t e d  

th e  h o s p i t a l  and began d raw ing  up p la n s  f o r  improvem ents
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t o  l i v i n g  and w o rk in g  c o n d i t io n s  t h e r e .  B e fo re  much 

c o u ld  be done, th e  H o s p i ta l  A d v is o ry  S e rv ic e  (HAS) v i s i t e d  

in  F e b rua ry  1970 and aga in  in  O ctober o f  t h a t  y e a r .  Poor 

com m unica tion  between s t a f f  a t  d i f f e r e n t  o r g a n is a t io n a l  

le v e ls  and between d i f f e r e n t  s t a f f  g roups a t  a l l  l e v e ls  

was a p r im e  f i n d in g  o f  t h e i r  v i s i t s .  A s p e c i f i c  

recommendation was t h a t  th e  w ards, th e n  o rg a n is e d  in  

r e l a t i o n  t o  th e  a b i l i t i e s  o f  r e s id e n ts ,  be re o rg a n is e d  on 

th e  b a s is  o f  lo c a l  a u t h o r i t i e s ,  so t h a t  each c o n s u l ta n t  

and h is  m ed ica l and n u rs in g  team would dea l w i th  r e s id e n ts  

w i th  th e  e n t i r e  range o f  a b i l i t i e s  fro m  one d e s ig n a te d  

l o c a l i  t y .

T h is  " s e c t o r i s a t i o n "  o f  th e  h o s p i t a l  i n t o  groups o f  wards 

m a tch ing  th e  lo c a l  a u t h o r i t i e s  from  wh ich  r e s id e n ts  came 

to o k  seven ye a rs  t o  be a c h ie v e d . The c o n s u l ta n t  s t a f f  

were most r e s i s t a n t  t o  change. The aim beh ind

s e c t o r i s a t i o n  was t o  make i t  e a s ie r  f o r  lo c a l  a u t h o r i t i e s  

t o  work w i th  t h e i r  own r e s id e n ts  in  th e  h o s p i t a l  and i t  

was hoped t h i s  would lead  t o  e a s ie r  d is c h a rg e .  Tha t 

d id n ’ t  happened. S o c ia l  work s u p p o r t  was th e  

r e s p o n s i b i l i t y  o f  th e  lo c a l  a u t h o r i t y  in  wh ich  th e  

h o s p i t a l  was lo c a te d ,  in  t h i s  case K en t. What s o c ia l  

w o rke rs  th e re  were ass igned  t o  th e  h o s p i t a l  came from  Kent 

and th e y  knew l i t t l e  abou t th e  f a c i l i t i e s  in  th e  London 

a u t h o r i t i e s ,  and even le s s  when a vacancy was a v a i la b le ;  

th e y  d id  n o t  dea l w i th  th e  f a m i l i e s  o f  th e  r e s id e n ts .  But 

w i th  Kent s o c ia l  s e r v ic e s  h a v in g  th e  fo rm a l 

r e s p o n s i b i l i t y ,  o th e r  lo c a l  a u t h o r i t i e s  d id  n o t  g e t
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in v o lv e d  in  th e  h o s p i t a l .

Thus s e c t o r i s a t i o n  d id  n o t  b r in g  lo c a l  a u t h o r i t i e s  i n t o  

th e  h o s p i t a l .  Indeed i t  c re a te d  two a d d i t i o n a l  p rob lem s 

f o r  th e  h e a l th  s e r v ic e  wh ich  l a t e r  a f f e c t e d  th e  Darenth  

p r o j e c t .  F i r s t ,  lo c a l  a u t h o r i t y  b o u n d a r ie s  d id  n o t  a lways 

c o in c id e  w i t h  d i s t r i c t  h e a l th  a u t h o r i t y  b o u n d a r ie s .  When 

d i s t r i c t s  became re s p o n s ib le  f o r  moving r e s id e n ts  o u t  o f  

th e  h o s p i t a l ,  some r e s id e n ts  had to  be a l lo c a t e d  a second 

t im e  to  an a u t h o r i t y .  S econd ly , s e c t o r i s a t i o n  d is tu rb e d  

many f r i e n d s h ip s  as r e s id e n ts  were r e d i s t r i b u t e d  among th e  

s e c to rs  on th e  b a s is  o f  a rea  o f  o r i g i n .  When r e s id e n ts  

were a l lo c a t e d  t o  d i s t r i c t s  a t  a l a t e r  s ta g e ,  d i s t r i c t  

o f f i c e r s  sough t t o  n e g o t ia te  w i th  o th e r  d i s t r i c t s  t o  g e t 

f r i e n d s  back to g e th e r  a g a in .

A second recommendation o f  th e  HAS r e p o r t  was t h a t  th e  

Reg iona l H o s p i ta l  Board (RHB) g iv e  s e r io u s  c o n s id e r a t io n  

t o  c lo s in g  Darenth  P ark . I t s  b u i ld in g s  were s im p ly  n o t  

a b le  t o  a l lo w  more modern methods o f  ca re  t o  be g iv e n .  

R eg iona l o f f i c e r s  to o k  t h i s  p o in t  s e r io u s l y .  A l th o u g h  

th e y  c o u ld  n o t  im m e d ia te ly  agree t o  h o s p i t a l  c lo s u re  ( th e y  

d id  agree t o  work f o r  i t s  c lo s u re  o v e r  te n  y e a rs ) ,  th e y  

accepted  t h a t  i t  w ou ld , a t  le a s t ,  be an improvement t o  g e t  

some o f  th e  re s id e n ts  o f f  s i t e .  They t h e r e f o r e  began to  

lo o k  f o r  p la c e s  in  th e  London a rea  which c o u ld  accommodate 

a s i g n i f i c a n t  number o f  r e s id e n ts .  They v e ry  soon chose 

Grove Park H o s p i ta l .
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Grove Park had been b u i l t  in  th e  1890s as a t u b e r c u lo s is  

h o s p i t a l .  I t  was lo c a te d  in  abou t 15 a c re s  o f  la n d ,  

th ro u g h  wh ich  ran th e  boundary between Lewisham and 

Brom ley . I t  was th e n  be ing  used as a c h e s t ,  g e r i a t r i c  

and t h o r a c ic  s u rg e ry  h o s p i t a l  b u t  i t  had q u i t e  a number o f  

unused beds. I t  seemed a s im p le  p r o p o s i t io n  t o  t r a n s f e r  

th o se  p a t ie n t s  t o  o th e r  h o s p i t a ls  and have th e  e n t i r e  

space a v a i la b le  f o r  D arenth  Park r e s id e n ts  from  Lewisham. 

Grove Park p rese n te d  c e r t a in  advan tages . I t  was a v a i la b le  

f o r  NHS use; s i t e s  in  London were a lw ays hard  t o  f i n d ,  

c e r t a i n l y  o f  t h a t  s iz e .  I t  would r e c r u i t  n u rs in g  and 

d om e s tic  s t a f f  f a r  enough away from  D arenth  so as n o t  t o  

compete w i t h  i t .  The d is ta n c e  a ls o  meant t h a t  i t  c o u ld  

make i t  s i g n i f i c a n t l y  e a s ie r  f o r  r e l a t i v e s  t o  keep in  

touch  w i th  f a m i ly  members in  th e  h o s p i t a l .  The amount o f  

land  a v a i la b le  would p e rm it  th e  c o n s t r u c t io n  o f  a s e r ie s  

o f  p u r p o s e - b u i l t  u n i t s  so t h a t  th e  boroughs o f  Lewisham 

and Bromley c o u ld  have s e r v ic e s  on th e  s i t e .

Thus a t  th e  end o f  1970 re g io n a l  o f f i c e r s  embarked upon 

what was in te n d e d  t o  be a q u ic k  u p g ra d in g  ( l a r g e l y  

r e d e c o r a t in g )  o f  e x i s t i n g  wards o f  Grove P ark . In  r e a l i t y  

i t  tu rn e d  in t o  a te n  ye a r p r o je c t .  Local h e a l th  s e r v ic e  

o f f i c e r s  and works p r o fe s s io n a ls  demanded h ig h  s ta n d a rd s  

o f  c o n v e rs io n .  D i f f i c u l t i e s  ensu red , e n t i r e l y  p r e d ic t a b le
<

/

when an o ld  b u i ld in g  i s  tampered w i t h .  New f i r e  

r e g u la t io n s  came in t o  e f f e c t  w h ich  n e c e s s i ta te d  a d d i t i o n a l  

w ork . The f i n a l  wards o f  t h i s  tem pora ry  s o lu t i o n  d id  n o t  

open u n t i l  1981; th e  new permanent u n i t s  never g o t
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p la n n in g  p e rm is s io n  from  Bromley C o u n c i l .

Th roughou t th e  1970s, r e g io n a l  o f f i c e r s  a ls o  m a in ta in e d  

t h e i r  i n t e r e s t  in  im p ro v in g  c o n d i t io n s  a t  D a re n th . 

V a r io u s  s tu d ie s  were u n d e rtaken  t o  show how many r e s id e n ts  

would rem ain need ing  what ty p e s  o f  f a c i l i t i e s  by th e  end 

o f  th e  decade. As a r e s u l t  o f  a re v ie w  o f  c o n d i t io n s  in  

D arenth  in  1972 by a team o f  re g io n a l  o f f i c e r s ,  new p la n s  

were made f o r  im p ro v in g  c o n d i t io n s  in  th e  h o s p i t a l ,  bo th  

p h y s ic a l  e n v iro n o m e n t and s t a f f i n g .  T h e i r  r e p o r t  le d  

d i r e c t l y  t o  th e  RHB a g re e in g  in  January  1973 t o  work f o r  

th e  c lo s u re  o f  D aren th  P ark , a lth o u g h  o ve r  a v e ry  long  

perio 'd  o f  t im e ,  as c a p i t a l  was n o t  a v a i la b le  f o r  t o t a l  

re p la c e m e n t.

A n o th e r  w o rk in g  p a r t y  was s e t  up in  1976 t o  re v ie w  what 

had happened so f a r  a t  D a ren th , and t o  d e c id e  what th e  

n e x t  s te p s  were t o  be. A l i a i s o n  group was e s ta b l is h e d ,  

a ls o  in  1976, w i t h  th e  s o c ia l  s e r v ic e s  depa rtm e n ts  u s in g  

th e  h o s p i t a l ,  as a means o f  im p ro v in g  com m un ica tion  and 

e n co u ra g in g  more d is c h a rg e s ;  n e i t h e r  o f  th e s e  g roups 

ach ieved  much.

Approach from  B lue  C i r c le

Towards th e  m id d le  o f  th e  1970s, re g io n a l  o f f i c e r s  were 

approached by th e  B lue  C i r c le  Cement Company w i th  a v iew  

t o  th e  company b u y in g  D arenth  Park H o s p i ta l  because o f  th e  

c h a lk  w h ich  la y  undernea th  th e  main h o s p i t a l  b u i ld in g s .  

The c h a lk  was w o r th  o n ly  £2-3 m i l l i o n ,  b u t  B lue  C i r c l e  was
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w i l l i n g  t o  pay much more because o f  th e  p r o x im i t y  o f  th e

c h a lk  t o  a new ly b u i l t  p ro c e s s in g  p la n t  in  th e  a re a . The

c h a lk  was needed to  keep th e  p la n t  f u l l y  o p e r a t io n a l .  The 

Region was a l l  f o r  s e l l i n g  th e  h o s p i t a l ;  he re  was th e  

means o f  a c q u i r in g  enough c a p i t a l  t o  a c t u a l l y  p ro v id e  f o r  

th e  com p le te  rep lacem en t o f  D a re n th .

Loca l p r o t e s t s ,  however, because o f  th e  number o f  

e x c a v a t io n  s i t e s  a lre a d y  in  th e  a re a , le d  to  a p u b l i c

i n q u i r y  in  A p r i l  1978.

The D aren th  Park S te e r in g  Group

I f  th e  p u b l i c  e n q u iry  were t o  d e c id e  in  fa v o u r  o f  B lue  

C i r c l e ,  th e  h o s p i t a l  s i t e  would have t o  be va ca te d  by th e  

1 s t  o f  January  1985, j u s t  s i x  and a h a l f  ye a rs  ahead. In  

o rd e r  t o  be a b le  to  comply w i th  t h i s  c o n d i t i o n ,  th e  re g io n  

d ec ided  t o  p la n  f o r  t h a t  t im e ta b le  and in  June 1978 

convened th e  f i r s t  m eeting  o f  th e  "D a re n th  Park S te e r in g  

G roup".

Membership o f  th e  S te e r in g  Group, in  a d d i t i o n  t o  re g io n a l  

o f f i c e r s ,  c o n s is te d  o f  r e p r e s e n ta t iv e s  o f  th e  f o u r  a rea  

h e a l th  a u t h o r i t i e s  in v o lv e d ,  th e  h o s p i t a l ,  th e  h e a l th  

d i s t r i c t  in  wh ich  th e  h o s p i ta l  was lo c a te d ,  and two

d i r e c t o r s  o f  s o c ia l  s e r v ic e s ,  re p re s e n t in g  th e  seven 

d i r e c t o r s  o f  lo c a l  a u t h o r i t y  s o c ia l  s e r v ic e s  in  th e  

ca tchm ent a re a . In  i t s  ev id e n ce  t o  th e  p u b l i c  e n q u i r y ,  

th e  re g io n  had in d ic a te d  i t s  p la n s  f o r  accommodation as 

be ing  one u n i t  pe r d i s t r i c t ,  w i th  a day c e n t re  and s t a f f
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accommodation a ls o  on s i t e .  The B e t t e r  S e rv ic e s  norms 

in d ic a te d  t h a t  no d i s t r i c t  would r e q u i r e  more th a n  180 

p la c e s ,  and t h i s  was w e l l  w i t h in  th e  B e t t e r  S e rv ic e s  

gu idance  o f  no more than  200 r e s id e n ts  on one s i t e .  

F u r th e r ,  r e g io n a l  o f f i c e r s  and th e  a r c h i t e c t s  and works 

d e p a rtm en ts  had been in v o lv e d  f o r  s e v e ra l  ye a rs  in  p ro d u c 

in g  a s ta n d a rd  d e s ig n  f o r  mental hand icap  u n i t s  w h ich  

would in c o r p o r a te  some o f  th e  id e a s  found  in  B e t t e r  

S e rv ic e s , ( e s p e c ia l l y  more dom es tic  e n v iro n m e n ts )  and be 

w i t h in  c o s t  l i m i t s .  T h is  d e s ig n  c o u ld  now be advanced and 

made a v a i la b le  t o  a l l  d i s t r i c t s ,  whose needs f o r  new 

f a c i l i t i e s  would be s i m i l a r .  T h is  way o f  p ro c e e d in g  

would economise on bo th  p la n n in g  t im e ,  e f f o r t  and s t a f f ,  

a m a jo r  concern  t o  th e  re g io n .  S tandard  u n i t s  fro m  th e  

d raw ing  board c o u ld  be s i t e d  in  each d i s t r i c t ;  t h a t  was 

th e  hope.

E a r ly  m ee tings  o f  th e  S te e r in g  Group and d is c u s s io n s  w i t h  

a rea  o f f i c e r s  o u ts id e  m eetings  showed t h a t  t h i s  s e r v ic e

model was u n l i k e l y  t o  w in  a p p ro v a l .  I n f o r m a l l y  i t  was 

made known t h a t  d i s t r i c t s  d id  n o t  l i k e  what re g io n a l  

o f f i c e r s  were p ro p o s in g .  I t  was seen as s im p ly  s h i f t i n g  

th e  i n s t i t u t i o n  fro m  D a r t fo r d  to  a new lo c a l  s i t e .  I t  

re p re s e n te d  a c e n t r a l i s e d  s t y l e  o f  s e r v ic e .  In  s h o r t ,  

a reas and d i s t r i c t s  were u n l i k e l y  t o  a cc e p t i t .  P rag

m a t i c a l l y ,  i t  was a ls o  dub ious  w hether s i t e s  o f  s u f f i c i e n t

s iz e  c o u ld  be found  in  each d i s t r i c t .

The C a p i ta l  Development Group, a su b -g roup  o f  th e  D aren th
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Park S te e r in g  Group, came up w i th  a compromise model. 

R eg iona l o f f i c e r s  wanted t o  r e t a in  th e  economies o f  s c a le  r 

p la n n in g  on a s ta n d a rd  model would a c h ie v e ,  y e t  accep ted  

th e  need t o  meet some o f  th e  lo c a l  o b je c t io n s  in  o rd e r  to  

g e t  agreement t o  p roceed . The C a p i ta l  P la n n in g  Group 

re c o g n ise d  t h a t  a consensus d id  n o t  y e t  e x i s t  as t o  th e  

b e s t  way o f  p r o v id in g  s e r v ic e s  f o r  peop le  w i th  a m enta l 

h a n d ica p . Any model proposed would have t h e r e f o r e  t o  be 

f l e x i b l e ,  t o  adap t t o  chang ing  needs and chang ing  

p e rc e p t io n s  o f  needs.

The new model c o n s is te d  o f  a r e s id e n t i a l  c e n t re  f o r  each 

d i s t r i c t .  T h is  would p ro v id e  72 r e s id e n t i a l  p la c e s ,  in  

s e l f - c o n t a in e d  houses o r  f l a t s ,  a lm o s t a l l  s in g le  s to r e y ,  

o f  6 -8  p la c e s  each. S t a f f i n g  le v e ls  in  th e  u n i t s  c o u ld  

v a ry  so t h a t  th o se  r e s id e n ts  ca p a b le  o f  u n d e r ta k in g  

do m es tic  a c t i v i t i e s  c o u ld  do so. O th e r  f a c i l i t i e s  f o r  

s t a f f  and c l i e n t s  o f  m enta l hand icap  s e r v ic e s  would a ls o  

be on s i t e ,  r e q u i r in g  som eth ing l i k e  15-18 a c re s .  The 

re m a in in g  number o f  p la c e s  needed by a d i s t r i c t  would be 

p ro v id e d  in  24 p la c e  h o s te ls .  A d d i t io n a l  m u l t i - d i s t r i c t  

f a c i l i t i e s  would be re q u ire d  f o r  th o se  peop le  w i th  seve re  

b e h a v io u r  p rob lem s.

C o n s u l ta t io n  on t h i s  gu idance  w i th  a reas  and d i s t r i c t s  

r e s u l te d  in  g roup  homes be ing  added t o  th e  ty p e  o f  

f a c i l i t i e s  to  be p ro v id e d .  R eg iona l o f f i c e r s  were 

s k e p t ic a l  abou t t h i s  ty p e  o f  accom oda tion ; i f  r e s id e n ts  

were capab le  enough to  l i v e  in  group homes then  th e y
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s h o u ld  p ro b a b ly  be th e  r e s p o n s i b i l i t y  o f  a lo c a l  au

t h o r i t y .  However, th e  new gu idance  was agreed and 

p rom u lga ted  in  th e  summer o f  1979.

Some o f  th e  d i s t r i c t s  accep ted  th e  S te e r in g  G roup ’ s 

gu idance  -  B rom ley, D a r t fo r d  & Gravesham ( p la n n in g  had 

a l re a d y  begun in  1977 f o r  a re p lace m e n t u n i t  f o r  th e  

d i s t r i c t ’ s m ental hand icap  s e r v i c e s ) ,  K ings  (now 

C a m b erw e ll) ,  Greenwich and B e x le y ,  a lth o u g h  in  th e  l a t t e r  

two cases, d i f f i c u l t i e s  were e xp e r ie n c e d  o v e r  adequate 

s i t e s .  Lewisham, a l re a d y  hav in g  Grove Park H o s p i t a l ,  d id  

n o t  need t o  p la n  f u r t h e r  f a c i l i t i e s .

A t  th e  . end o f  1979, th e  r e s u l t  o f  th e  p u b l i c  e n q u iry  

becaue known; p e rm is s io n  was n o t  g iv e n  t o  B lue  C i r c l e .  

A l th o u g h  in te n s e ly  d is a p p o in t in g ,  th e  D aren th  Park 

S te e r in g  Group, lo c a l  a u t h o r i t i e s  in c lu d e d ,  agreed to  

c a r r y  on p la n n in g  f o r  th e  c lo s e  o f  D aren th  Park as so 

much momentum had b u i l t  up tow ards  t h i s  end. I t  was, o f  

co u rse , re cog n ise d  t h a t  th e  c lo s u re  would ta k e  p la c e  ove r  

a lo n g e r  p e r io d  o f  t im e  because o f  th e  lo s s  o f  e x te rn a l  

cap i t a l .

By 1982, when NHS r e s t r u c t u r i  ng removed th e  a rea  t i e r ,  

p ro g re s s  had been made in  s e v e ra l  d i s t r i c t s  b u t  two 

d i s t r i c t s  r e je c te d  th e  p la n n in g  gu id a n ce . Guys had s e t  up 

i t s  own deve lopm ent g roup f o r  mental hand icap  s e r v ic e s  and 

was in te n d in g  t o  p ro v id e  s e rv ic e s  on a co re  and c l u s t e r  

model. S t .  Thomas’ s in te n d e d  t o  deve lop  community
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s e r v ic e s  f i r s t ,  so t h a t  th e re  would be a n e tw o rk  o f

s e r v ic e s  f o r  r e s id e n ts  t o  come back t o .  In  e f f e c t ,  by

1982, o n ly  abou t h a l f  th e  r e s id e n ts  in  th e  h o s p i t a l  had an 

a l t e r n a t i v e  p la ce  in  th e  community p lanned f o r  them; 

w i t h o u t  f u r t h e r  p ro g re s s  th e  h o s p i t a l  c o u ld  n o t  c lo s e .

Loca l A u t h o r i t y  In v o lv e m e n t

P rog ress  w i th  lo c a l  a u t h o r i t i e s  fa re d  l i t t l e  b e t t e r .  I t  

was o r i g i n a l l y  hoped t h a t  th e  D arenth  P r o je c t  would  be a 

j o i n t  p la n n in g  e x e rc is e ,  r e s u l t i n g  in  th o se  D arenth  

r e s id e n ts  n o t  r e q u i r in g  h e a l th  s e r v ic e  ca re  be ing  

t r a n s f e r r e d  t o  th e  ca re  o f  lo c a l  a u t h o r i t i e s .  T h is  d id  

n o t  work o u t ,  l a r g e l y  b u t  n o t  s o le ly  because o f  f in a n c e .  

The lo c a l  a u t h o r i t i e s  suspec ted  th e  re g io n  would p r o f i t  

from  th e  Darenth  s i t e ,  and wanted t o  be c e r t a in  t h a t  in  

t a k in g  o v e r  some r e s p o n s i b i l i t y  th e y  would re c e iv e  

adequate fu n d in g .  When th e  s a le  o f  th e  s i t e  f e l l  th ro u g h ,  

th e  lo c a l  a u t h o r i t i e s  s t i l l  re ques ted  t h a t  re g io n  p ro v id e  

th e  f u l l  c a p i t a l  and revenue c o s ts  o f  s e r v ic e  p r o v i s io n ;  

w i th o u t  t h i s  th e y  would n o t  be w i l l i n g  t o  p a r t i c i p a t e .  

F u r th e r ,  th e y  wanted t h i s  t o  be "new" money, t h a t  i s ,  

som eth ing  bes ides  j o i n t  f in a n c e ,  f o r  t h a t  th e y  saw as 

b e ing  in te n d e d  f o r  peop le  a lre a d y  l i v i n g  in  th e  com m unity.

A t e s t  case was p u t  up by one lo c a l  a u t h o r i t y .  When th e  

re g io n  re fu s e d  f u l l  fu n d in g ,  lo c a l  a u t h o r i t i e s  w ith d re w  

from  th e  S te e r in g  Group and came back o n ly  a f t e r  Care in  

th e  Community c i r c u l a r

had been issued  and th e  re g io n  had p rom u lga ted  i t s  own
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fu n d in g  p o l i c y  (see c h a p te r  6 ) .  W ith  one e x c e p t io n ,  no 

lo c a l  a u t h o r i t y  made any s i g n i f i c a n t  c o n t r i b u t i o n  t o  th e  

D arenth  p r o j e c t  in  te rm s o f  lo c a l  p r o v i s io n .

A Fresh S t a r t

By th e  t im e  o f  th e  NHS r e s t r u c t u r i n g  in  1982, r e g io n a l  

o f f i c e r s  were becoming in c r e a s in g ly  concerned a b o u t th e  

Darenth  p r o j e c t .  So f a r  p la n s  f o r  o n ly  abou t 400 p la c e s  

had p rog re sse d  enough t o  g e t  i n t o  th e  c a p i t a l  programme; 

t h i s  re p re s e n te d  abou t t h r e e - f i f t h s  o f  th e  number o f  

p la c e s  th e  re g io n  th o u g h t  i t  would need f o r  th e  h o s p i t a l  

to  c lo s e .  The r e s t r u c t u r in g  b ro u g h t r e g io n a l  o f f i c e r s  

i n t o  d i r e c t  c o n ta c t  a t  th e  Darenth  Park S te e r in g  Group 

w i th  d i s t r i c t  s t a f f ,  and a c le a r e r  p i c t u r e  o f  what would 

be a c c e p ta b le  began t o  emerge. R e s t r u c tu r in g  a ls o  b ro u g h t  

in t o  d i s t r i c t s  s t a f f  who were more re s p o n s iv e  t o  th e  

em erg ing id e o lo g y  o f  n o rm a l is a t io n  and had no commitment 

t o  p re v io u s  p la n n in g  g u idance .

The prob lem s th e  re g io n  face d  in c lu d e d  s e c u r in g  th e  

commitment o f  each d i s t r i c t  t o  th e  c lo s u r e  o f  D a re n th ; 

g e t t i n g  agreement among d i s t r i c t s  as to  how many r e s id e n ts  

each d i s t r i c t  would a c c e p t ,  and as p a r t  o f  t h a t ,  how many 

non-ca tchm ent r e s id e n ts  each would a c c e p t ;  and f i n d in g  

ways f o r  th e  re g io n  t o  p ro v id e  fun d s  to  d i s t r i c t s  t o  pay 

f o r  th e  new s e r v ic e s  when th e  r e g io n ’ s own deve lopm ent 

funds  were be in g  c u t .

Commitment t o  p ro c e e d :  R eg iona l o f f i c e r s  were a b le  t o  use
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th e  s u b s t a n t i a l  sums o f  money re q u ire d  by D arenth  Park f o r  

u p g ra d in g  schemes to  g e t  a h ig h e r  degree o f  commitment 

from  d i s t r i c t s  t o  a c t i v e l y  work f o r  th e  c lo s u r e  o f  th e  

h o s p i t a l .  Because th e  h o s p i t a l  had no d a te  f o r  c lo s u r e ,  

d i s t r i c t  and h o s p i t a l  o f f i c e r s  were concerned t h a t  

s ta n d a rd s  be m a in ta in e d  a t  th e  h o s p i t a l ,  and in  

p a r t i c u l a r ,  t h a t  c o n d i t io n s  f o r  th o s e  r e s id e n ts  re m a in in g  

in  th e  h o s p i t a l  n o t  be v e ry  much worse th a n  th e  c o n d i t io n s  

o f  r e s id e n ts  be ing  d is c h a rg e d  in t o  new f a c i l i t i e s  in  th e  

community. R eg iona l o f f i c e r s  used t h i s  re q u e s t  f o r  fu n d s  

f o r  D aren th  as an o p p o r tu n i t y  t o  p o in t  o u t  t o  d i s t r i c t s  

t h a t  th e  same sum o f  money s p e n t on f a c i l i t i e s  in  th e  

community would j u s t  a b ou t p ro v id e  th e  re m a in in g  number o f  

p la c e s  needed t o  a l lo w  th e  h o s p i t a l  t o  c lo s e .  No one 

c o u ld  argue t h a t  i t  was w ise  t o  spend so much on th e  

h o s p i t a l  and a t e n t a t i v e  c lo s u re  d a te  o f  th e  f i r s t  o f  

A p r i l  1987 was th e r e fo r e  reached.

A new fu n d in g  p o l i c y :  In  May 1983 th e  re g io n  produced i t s

fu n d in g  p o l i c y  f o r  m enta l hand icap  s e r v ic e s .  The 

r e s o lu t io n  o f  th e  fu n d in g  is s u e  c re a te d  f i n a n c i a l  

c e r t a i n t y  f o r  d i s t r i c t s  and a l lo w e d  them t o  g e t  on w i th  

p la n n in g  new s e rv ic e s  on a r e a l i s t i c  b a s is  (see c h a p te r  

6 ).

A l l o c a t i n g  r e s id e n ts  t o  d i s t r i c t s :  The fu n d in g  p o l i c y

he lped t o  f i n d  a way fo rw a rd  t o  re s o lv e  th e  is s u e  o f  how 

many and wh ich  r e s id e n ts  would become th e  r e s p o n s i b i l i t y  

o f  d i s t r i c t s .  In  p a r t  th e  p rob lem  was o v e r  th o se
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r e s id e n ts  whose d i s t r i c t  o f  o r i g i n  la y  o u ts id e  th e  

ca tchm en t a re a . By a g re e in g  a dowry f o r  each person  

coming o u t  o f  h o s p i t a l ,  th e  d i s t i n c t i o n  between ca tchm en t 

and non -ca tchm ent r e s id e n ts  became le s s  . s i g n i f i c a n t .  

D i s t r i c t s  would now be funded f o r  each person  th e y  

re c e iv e d  i n t o  d i s t r i c t  s e r v ic e s  (see c h a p te r  6 ) .

S p e c ia l i s t  s t a f f  to  p re p a re  f o r  c lo s u r e :  The c a p a c i t y  o f

th e  re g io n  t o  re s o lv e  th e  v a r i e t y  o f  p rob lem s i t  fa c e d  in  

w o rk in g  tow ards  th e  c lo s u re  o f  D aren th  Park was 

c o n s id e ra b ly  enhanced by changes wh ich  to o k  p la c e  a t  th e  

re g io n a l  l e v e l .  A t th e  end o f  1983, a re g io n a l  s t a f f  

t r a i n i n g  c o - o r d in a t o r  was a p p o in te d ,  a j o i n t  a p p o in tm e n t 

between th e  RHA and Kent U n iv e r s i t y .

N ex t, th e  re g io n  ga ined  a m ental hand icap  c o o r d in a to r  in  

A p r i l  1984. P r e v io u s ly ,  no e x t r a  a d m in i s t r a t i v e  s u p p o r t  

was a v a i la b le  t o  th e  D arenth  p r o je c t ,  one o f  th e  reasons 

p la n n in g  had g o t  s tu c k .  One o f  th e  f i r s t  ta s k s  u n d e rta ke n  

by th e  menta l hand icap  c o o r d in a to r  was t o  re v ie w  th e  

c a p i t a l  programme' and see what c o u ld  be done t o  speed 

t h in g s  up.

These two appo in tm en ts  e v e n tu a l ly  came to g e th e r  w i t h  o th e r  

re g io n a l  o f f i c e r s  concerned w i th  p ro g re s s in g  d i f f e r e n t  

a sp e c ts  o f  th e  D arenth c lo s u re  th ro u g h  re g io n a l  p ro ce d u re s  

t o  fo rm  a Task Force t o  s u p p o r t  th e  D aren th  p r o j e c t ,  and 

th e  s t a f f  in v o lv e d  in  i t .  I t  was th e  Task Force t h a t  saw 

th ro u g h  th e  hous ing  programme
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and negot ia ted  between d i s t r i c t s  and the h o s p i t a l .

A new fo rm  o f  p r o v i s i o n :  D i s t r i c t s  used t h e i r  membership

o f  th e  p o s t-1 9 8 2  D arenth  Park S te e r in g  Group t o  make p la in  

t h e i r  i n t e n t i o n s  t o  make g r e a te r  use o f  g e n e ra l hous ing  

s to c k  in  th e  community r a th e r  than  r e l y in g  on purpose 

b u i l t  u n i t s .  The re g io n a l  m ental hand icap  c o o r d in a to r  was 

a b le  t o  show o th e r  re g io n a l  o f f i c e r s  t h a t  r e l y i n g  on 

p u r p o s e - b u i l t  u n i t s  would n o t  a l lo w  th e  h o s p i t a l  t o  c lo s e  

by th e  d a te  s e t ,  because o f  th e  le n g th  o f  t im e  needed to  

p la n  and c o n s t r u c t  th e s e .  R e l ia n c e  on g e n e ra l hous ing  

s to c k  would speed up th e  c lo s u re  p rocess  and be more 

i d e o lo g i c a l l y  a c c e p ta b le  t o  d i s t r i c t s .  On t h i s  b a s is ,  a 

new hous ing  programme emerged by th e  end o f  1985.

S p e c ia l  needs p o l i c y :  The i n i t i a l  p la n s  f o r  th e  D aren th  

c lo s u re  in c lu d e d  two 2 4 -p la c e  m u l t i - d i s t r i c t  u n i t s ,  one 

f o r  s e v e re ly  handicapped peop le  w i th  c h a l le n g in g  

b e h a v io u r ,  and th e  o th e r  f o r  m i l d l y  hand icapped peop le  

w i th  c h a l le n g in g  b e h a v io u r .  Post-1982 d i s t r i c t s  expressed  

th e  v iew  t h a t  th e y  w ished t o  ca re  f o r  a l l  t h e i r  c l i e n t s  

w i t h i n  th e  d i s t r i c t  w h i l s t  needing h e lp  t o  do so . From a 

w o rk in g  group s e t  up t o  r e s o lv e  a s i m i l a r  is s u e  c o n c e rn in g  

s e r v ic e s  f o r  s e v e re ly  handicapped peop le  a t  Leybourne 

Grange h o s p i t a l  came th e  idea  f o r  a s p e c ia l  deve lopm ent 

team, a m u l t i - d i s c i p l i n a r y  group o f  s t a f f  t o  bo th  d e v is e  a 

s e r v ic e  model f o r  in d iv id u a l  c l i e n t s  and t o  work w i th  

lo c a l  s t a f f  t o  d e ve lop  s t r a t e g ie s  f o r  h e lp in g  c l i e n t s .
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For p e op le  w i th  a m i ld  m ental hand icap  and c h a l le n g in g  

b e h a v io u r ,  a s h o r t - t e r m  u n i t  was e s ta b l is h e d  a t  th e  

Be th lem -M audsley h s o p i t a l .  The t h i r d  s t ra n d  t o  th e  

s p e c ia l  needs p o l i c y  was th e  a p p o in tm e n t o f  a deve lopm ent 

w o rke r  t o  i d e n t i f y  s e r v ic e  re q u ire m e n ts  f o r  r e s id e n ts  w i th  

se n so ry  h a n d icaps .

T h is  new s p e c ia l  needs p o l i c y  was approved by th e  RHA in  

A p r i l  1985 a l th o u g h  new s e rv ic e s  were n o t  a c t u a l l y  ready 

to  r e c e iv e  c l i e n t s  u n t i l  1987.

C o n s u l ta t io n  on C lo su re

In  F e b rua ry  1985 th e  D arenth  Park S te e r in g  Group 

c o n s id e re d  th e  r e s u l t s  o f  c o n s u l t a t io n  on th e  c lo s u re  

document f o r  th e  h o s p i t a l  produced by D a r t fo r d  & Gravesham 

H e a lth  A u t h o r i t y .  The c lo s u re  document had been s e n t  t o  

a l l  lo c a l  a u t h o r i t i e s  and h e a l th  a u t h o r i t i e s  u s in g  th e  

h o s p i t a l ,  a s k in g  f o r  t h e i r  v ie w s . A N a t io n a l  Development 

Team r e p o r t  on Darenth  P ark , issu e d  in  January  1984 had 

urged t h a t  a l l  mental hand icap  h o s p i t a ls  in  Kent be c lo s e d  

as th e y  were to o  o ld  and to o  u n s u i ta b le  f o r  modern c a re .  

T h is  r e p o r t  made i t  more d i f f i c u l t  f o r  any t o  argue t h a t  

th e se  h o s p i t a ls  sh o u ld  be k e p t open. O b je c t io n s  t o  th e  

c lo s u re  document l a r g e ly  concerned th e  need f o r  assurances 

abou t th e  m aintenance o f  adequate ca re  s ta n d a rd s  in  th e  

h o s p i t a l  b e fo re  c lo s u re  and in  th e  new f a c i l i t i e s  in  th e  

d i s t r i c t s  a f t e r  c lo s u r e .

The c o n s u l t a t io n  p rocess  on a h o s p i t a l  c lo s u re  in  t h i s
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k in d  o f  s e r v ic e  i s  p a ra d o x ic a l .  C o n s u l ta t io n  ca n n o t be 

u n d e rta ke n  u n t i l  t h e re  i s  s u f f i c i e n t  d e t a i l  abou t th e  new 

s e r v ic e s  t o  re p la c e  th e  h o s p i t a l  so t h a t  th o se  b e in g  

c o n s u l te d  w i l l  know what i s  be ing  o f f e r e d  in  p la c e  o f  th e  

h o s p i t a l .  Y e t by th e  s ta g e  t h a t  i s  known, th e  p ro ce ss  o f  

c lo s in g  th e  h o s p i t a l  i s  so advanced t h a t  th e  o n ly  p o s s ib le  

response i s  agreement t o  c lo s e .

G o ld ie  Le igh  H o s p i ta l

G o ld ie  Le igh  was a m enta l hand icap  h o s p i t a l  f o r  c h i l d r e n ,  

s e rv in g  much th e  same ca tchm ent a rea  as D aren th  P a rk . In  

1980 th e  h o s p i t a l  had 95 r e s id e n ts .  No p la n s  e x is te d  f o r  

th e  c lo s u r e  o f  t h i s  h o s p i t a l  u n t i l  1983, when th e  DHSS 

i n i t i a t e d  a programme to  d is c h a rg e  a l l  c h i ld r e n  under th e  

age o f  16 from  menta l hand icap  h o s p i t a l s  i n t o  more 

a p p ro p r ia te  h e a l th ,  s o c ia l  s e r v ic e s  o r  v o lu n ta r y  agency 

f a c i l i t i e s  in  th e  com munity. Lewisham & N o r th  Sou thw ark , 

Greenwich and Bex ley  h e a l th  a u t h o r i t i e s  were a l l  

s u c c e s s fu l  in  g e t t i n g  n a t io n a l  fu n d in g  t o  d e ve lop  lo c a l  

s e r v ic e s  f o r  t h e i r  c h i ld r e n  in  G o ld ie  L e ig h .  W ith  th e  

removal o f  th e  u n d e r-1 6 s , i t  became accep ted  t h a t  th e  

re m a in in g  r e s id e n ts  in  G o ld ie  Le igh  sh o u ld  be in c o rp o ra te d  

i n t o  th e  D arenth  p r o j e c t  and accommodated in  th e  

com munity; in  th e  p a s t ,  th e y  would have t r a n s f e r r e d  to  

D arenth  Park as a d u l t s .  The c lo s u re  o f  G o ld ie  Le igh  was 

t h e r e f o r e  schedu led  t o  ta k e  p la c e  around th e  same t im e  as 

th e  c lo s u r e  o f  Darenth P a rk .
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The f i n a l  s tages

One m a jo r  is s u e  remained t o  be re s o lv e d  -  a group  o f  

r e s id e n ts  n o t  y e t  a l lo c a te d  to  d i s t r i c t s .  In  most cases, 

d i s t r i c t s  to o k  r e s id e n ts  who o r ig in a t e d  fro m  t h e i r  

d i s t r i c t s ,  and th e  agreed number o f  n o n -ca tchm en t 

r e s id e n ts  from  tho se  who re s id e d  on th e  d i s t r i c t ’ s w ards. 

There were n e v e r th e le s s  abou t 50 r e s id e n ts  l e f t  by 1985 

who had n o t  been a l lo c a te d  t o  d i s t r i c t s .

These 50 r e s id e n ts  were c a te g o r is e d  i n t o  two g rou p s . The 

f i r s t  g roup were r e s id e n ts  who c o u ld  f i t  in  f a i r l y  e a s i l y  

t o  a d i s t r i c t ’ s s e r v ic e .  D i s t r i c t s  were a ss igned  one o f  

the se  r e s id e n ts  t o  re p la c e  one o f  t h e i r  own who had d ie d  

in  h o s p i t a l .  The second c a te g o ry  o f  r e s id e n ts  p re s e n te d  

v a ry in g  degrees o f  c h a l le n g in g  b e h a v io u r  and so would 

r e q u i r e  s p e c ia l  a rrangem ents  o r  h ig h e r  s t a f f i n g  le v e ls .  No 

d i s t r i c t  v o lu n te e re d  t o  ta k e  th e se  r e s id e n ts .  The

Chairman o f  th e  S te e r in g  Group a rranged  f o r  th e se  c l i e n t s  

to  be assessed and a t  a m eeting  o f  th e  S te e r in g  Group in  

January  1987, she s im p ly  i n s is t e d  t h a t  each d i s t r i c t  ta k e  

a t  le a s t  two r e s id e n ts  from  t h i s  second l i s t  and th u s  th e  

prob lem  was re s o lv e d .

S I i  ppage

As t im e  p ro g re ss e d , th e  Task Force r e p o r t s  began to  show 

t h a t  s l ip p a g e  was o c c u r in g .  The t a r g e t  d a te  f o r  c lo s u re  

was March 1988. A t  th e  end o f  1985, 50 p la c e s  had s l ip p e d  

beyond th e  d e a d l in e .  By May 1987 t h i s  had in c re a s e d  t o  75 

and by J u ly  1987 t o  100. In  f a c t ,  on th e  3 1 s t  o f  March
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1988 th e re  were 114 res id ents  s t i l l  in the h o s p i t a l .

S u f f i c i e n t  p la ce s  had been found b u t  th e y  were n o t  ready

on t im e .

V a r io u s  f a c t o r s  accoun ted  f o r  t h i s  s l ip p a g e .  There was a 

gen e ra l prob lem  w i th  b u i ld in g  c o n t r a c t o r s  in  th e  sou th

e a s t  because o f  th e  h ig h  le v e l  o f  p r i v a t e  house 

b u i ld in g / c o n v e r s io n  t h a t  was th e  r e s u l t  o f  th e  house

buy ing  boom o f  1987/88 . B u i ld in g  f i r m s  and hous ing  

a s s o c ia t io n s  were o v e rs t r e tc h e d .  In  a lm o s t a l l  d i s t r i c t s  

some schemes f e l l  th ro u g h  because house p r ic e s  were 

r i s i n g  r a p i d l y  and D i s t r i c t  V a lu e r ’ s v a lu a t io n s  d id  n o t  

keep pace. T h is  meant t h a t  th e  p roce ss  o f  a c q u i r in g  

accommodation had t o  be s t a r t e d  a g a in .  Some d i s t r i c t s  were 

b e g in n in g  t o  e x p e r ie n c e  d i f f i c u l t i e s  in  r e c r u i t i n g  th e  

number o f  s t a f f  needed, and in  p a r t i c u l a r ,  enough 

e x p e r ie n ce d  o r  q u a l i f i e d  s t a f f ,  c a u s in g  d e la y s  t o  open ing  

p r o j e c t s .

None o f  t h i s  was th e  r e g io n ’ s f a u l t .  N e v e r th e le s s ,  some 

p a r t  o f  th e  d e la y  p ro b a b ly  was. I t  re la x e d  to o  e a r l y .  In  

1987 and 1988 i t  seemed t h a t  th e  p a r t  th e  re g io n  c o u ld  

p la y  had come t o  an end. The Mental Handicap C o o r d in ia to r  

became more i n t e n s i v e l y  in v o lv e d  in  th e  p ro d u c t io n  o f  a 

s t r a te g y  f o r  th e  w id e r  deve lopm ent o f  m enta l h e a l th  

s e r v ic e s .  H is  work w i t h  th e  Darenth  p r o j e c t  was in  p a r t  

d e le g a te d  t o  o th e rs  who, w h i l s t  f a m i l i a r  w i t h  th e  is s u e s ,  

lacked  th e  s ta tu s  o f  th e  th e  Mental Hand icap C o o rd in a to r  

and perhaps th e  o v e r a l l  v iew  o f  th e  p r o j e c t .  O the r
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p a r t i c i p a n t s ,  n o t  connected  th e  th e  p r o j e c t ,  began to  

in te rv e n e  a t  re g io n a l  and d i s t r i c t  l e v e ls  on p a r t i c u l a r  

p la n n in g  is s u e s ,  and th e se  a c t i v i t i e s  tended t o  d i v e r t  

a t t e n t i o n - f r o m  th e  p r im e  goal o f  re a c h in g  th e  t a r g e t  d a te .  

There was no one w i th  s u f f i c i e n t  a u t h o r i t y  t o  s to p  t h i s  

from  happen ing .

The d e la y s  in  see in g  th ro u g h  th e  re p lace m e n t p r o je c t s  had 

a s e r io u s  im pac t on th e  h o s p i t a l .  Fewer peop le  g o in g  o u t  

in  one ye a r meant more s t a f f  had t o  be r e ta in e d  a t  th e  

h o s p i t a l  and more had t o  be rede p lo ye d  in  a s h o r te r  t im e  

a t  th e  end. I t  meant more re s id e n ts  would be g o in g  o u t  in  

th e  f o l l o w in g  y e a r ,  c r e a t in g  more work f o r  s t a f f  t o  

p repa re  them in  a s h o r te r  p e r io d  o f  t im e .  I t  meant more 

wards and s e r v ic e s  had t o  be k e p t  open and le s s  revenue 

saved from  th e  h o s p i t a l .  A t a t im e  when th e  p r o j e c t  c o u ld  

have speeded up, th e  pace a c t u a l l y  s lowed

L a s t m in u te  a rrangem ents

The need f o r  c o n t in g e n c y  p la n s  in  case o f  s l ip p a g e  was 

f i r s t  ra is e d  a t  th e  May 1987 S te e r in g  Group m e e t in g . I t  

was th e n  th o u g h t  t h a t  76 re s id e n ts  would remain in  D arenth  

on 31 March 1988 when th e  h o s p i ta l  was due t o  c lo s e .  Most 

o f  th e se  re s id e n ts  were th e  r e s p o n s i b i l i t y  o f  two 

d i s t r i c t s ,  Greenwich and West Lambeth, and th e se  two 

d i s t r i c t s  were re ques ted  to  come up w i th  c o n t in g e n c y  p la n s  

f o r  them. By th e  J u ly  m ee tin g , th e  number o f  r e s id e n ts  

p ro je c te d  t o  be in  Darenth  a t  th e  t im e  o f  c lo s u r e  had 

in c re a s e d  t o  100 and a t h i r d  d i s t r i c t ,  C am berw e ll,  was now
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asked to  produce c o n t in g e n c y  p la n s .

West Lambeth f a i r l y  e a s i l y  found  s o lu t i o n s  t o  i t s  two 

groups o f  r e s id e n ts  whose homes would  n o t  be ready on 

t im e ,  and as a r e s u l t ,  a l l  i t s  r e s id e n ts  had been 

d is c h a rg e d  from  th e  h o s p i t a l  by th e  b e g in n in g  o f  J u ly  

1988. The s i t u a t i o n  f o r  Greenwich was more c o m p l ic a te d .  

I t s  c o n t in g e n c y  p la n  was dependent on o th e r  d i s t r i c t s  

t a k in g  t h e i r  re m a in in g  r e s id e n ts  o u t  o f  G o ld ie  L e ig h ,  and 

as i t  happened, one d i s t r i c t  was n o t  a b le  t o  meet th e  

d e a d l in e .  T h is  meant th e re  was no space a v a i la b le  f o r  

Greenwich r e s id e n ts  s t i l  re m a in in g  in  D aren th  Park when i t  

c lo s e d .  Camberwell to o  had p rob lem s, e s p e c ia l l y  w i th  

s e v e ra l  r e s id e n ts  w i th  c h a l le n g in g  b e h a v io u r  f o r  whom th e  

d i s t r i c t  had n o t  made adequate p la n s .  I t  was a b le  t o  

r e n t  accommodation f o r  some r e s id e n ts ,  b u t  s e v e ra l  were 

e v e n tu a l ly  d is c h a rg e d  t o  a p r i v a t e  p s y c h ia t r i c  h o s p i t a l  

u n t i l  th e  d i s t r i c t  c o u ld  made adequate p r o v i s io n .

By th e  May 1988 m eeting  o f  th e  S te e r in g  Group th e re  were 

s t i l l  104 r e s id e n ts  in  D arenth  P a rk , o f  whom 24 had 

c o n f irm e d  d is c h a rg e  d a te s .  A re v ie w  o f  p la n s  in  d i s t r i c t s  

showed t h a t  43 r e s id e n ts  would rem ain in  th e  h o s p i t a l  

a f t e r  30 June, l i v i n g  in  th re e  wards, w i th  th e  m a jo r i t y  o f  

these  coming from  Greenwich and C am berw e ll.  The h o s p i t a l  

had abou t 14 n u rs in g  s t a f f  l e f t ,  who would  n o t  a d e q u a te ly  

cope w i t h  th e  r a p id  exodus o f  r e s id e n ts  in  a v e ry  s h o r t  

space o f  t im e .  D a r t fo r d  & Gravesham h e a l th  a u t h o r i t y  were 

eager t o  c lo s e  th e  h o s p i ta l  and n o t  t o  a l lo w  th in g s  to
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drag on. But th e  h o s p i t a l  manager, and most o f f i c e r s

in v o lv e d  in  th e  p r o j e c t ,  accep ted  t h a t  a f t e r  a l l  th e  hard  

w ork , th e y  d id  n o t  want th e  p r o je c t  t o  end b a d ly .  I t

would be u n f a i r  t o  th e  r e s id e n ts  t o  f o r c e  unnecessary

moves on them j u s t  t o  keep t o  a d e a d l in e .  I t  would  a ls o  

be u n f a i r  t o  them t o  have so many le a v in g  a t  th e  same t im e  

t h a t  th e y  c o u ld  n o t  Say goodbye t o  th e  h o s p i t a l  w h ich  had 

been t h e i r  home f o r  so many y e a rs .  The S te e r in g  Group 

t h e r e f o r e  agreed t h a t  th e  h o s p i t a l  c o u ld  s ta y  open u n t i l  

mid A ugus t.

As th e  new d e a d l in e  approached i t  became c le a r  t h a t ,  even

th e n ,  n o t  everyone would have l e f t  th e  h o s p i t a l .  The

d i s t r i c t s  s t i l l  h a v in g  r e s id e n ts  in  D a re n th , Greenwich and 

Cam berw e ll, c o u ld  do v e ry  l i t t l e  more th e m se lve s .  I t  was 

l e f t  t o  D a r t fo r d  to  cope. An unused ward a t  S tone House 

H o s p i t a l ,  a m ental i l l n e s s  h o s p i t a l  in  th e  d i s t r i c t ,  was 

opened f o r  tw e lv e  r e s id e n ts .  Temporary use was a ls o  made 

o f  two houses bought b u t  n o t  y e t  needed by th e  m enta l 

i l l n e s s  u n i t  o f  th e  d i s t r i c t .  T h is  a l lo w e d  th e  l a s t  20 

r e s id e n ts  o f  th e  h o s p i t a l  t o  be d is c h a rg e d  on 12 th  August 

1988.

On th e  8 th  o f  September, th e  67 th  m eeting  o f  th e  D aren th  

Park S te e r in g  Group was h e ld  and th e  group d isbanded .

C o n c lu s io n

T h is  c h a p te r  b r i e f l y  rev iew ed what was a v e ry  c o m p l ic a te d  

n a r r a t i v e  o f  a p r o je c t  w h ich  la s te d  te n  y e a rs .  In  d o in g
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so, i t  has h ig h l ig h t e d  th e  themes w h ich  w i l l  be ta ke n  up 

in  su cceed ing  c h a p te rs  and i l l u s t r a t e d  th e  t h e o r e t i c a l  

is s u e s  deve loped in  c h a p te r  3.

The r e g io n ’ s approach t o  p la n n in g  changed from  a r a t i o n a l -  

com prehensive  and s t r a t e g i c  c o o r d in a t io n  model t o  a more 

i n t e r a c t i v e  and b a rg a in in g  model in  w h ich  re g io n a l  

o f f i c e r s  f a c i l i t a t e d  s e r v ic e  deve lopm ents  in  d i s t r i c t s  

w i t h in  a fram ework o f  agreed p r i n c i p l e s :  a d e a d l in e  f o r

c lo s u r e ,  an agreed d i s t r i b u t i o n  o f  fu n d in g  and r e s id e n ts ,  

c o o p e ra t io n  o ve r  s p e c ia l  needs p o l i c y  and s t a f f  t r a i n i n g .  

The s t r e t e g i c  c o o r d in a t io n  r o le  o f  th e  re g io n  f a i l e d  to  

g e n e ra te  any commitment t o  c lo s u re  and any sense o f  

in v o lv e m e n t on th e  p a r t  o f  th e  d i s t r i c t s ;  w i th  a change 

in  approach t o  p la n n in g ,  one w h ich  re c o g n ise d  and worked 

w i th  th e  p a r t i c u l a r  i n t e r e s t s  o f  d i s t r i c t s  re g io n a l  

o f f i c e r s  were a b le  t o  secu re  c o l la b o r a t i o n  f o r  th e  p r o j e c t  

t o  a ch ie ve  th e  o v e r a l l  o b je c t i v e  o f  c lo s in g  th e  h o s p i t a l .  

W ith o u t  th e  re g io n  and th e  le a d e rs h ip  i t  e x e rc is e d ,  

Darenth  would n o t  have c lo s e d .

S econd ly , j o i n t  p la n n in g  was a n o n -e v e n t ,  d e s p i te  th e  good 

in t e n t io n s  expressed  a t  th e  s t a r t  o f  th e  p r o j e c t .  The 

i n a b i l i t y  t o  t r a n s f e r  s i g n i f i c a n t  sums o f  money a c ro s s  to  

lo c a l  a u t h o r i t i e s  was a p r i n c ip a l  reason f o r  i t s  f a i l u r e ,  

b u t  undernea th  t h i s  la y  d i f f e r e n c e s  in  p h i lo s o p h y  o f  c a re ,  

d i f f e r e n t  p o l i t i c a l  p re s s u re s ,  concern  w i th  d i f f e r e n t  

p o p u la t io n s ,  d i f f e r e n t  t im e s c a le s .  The p rocess  o f  j o i n t  

p la n n in g ,  as o u t l i n e d  in  th e  DHSS g u id a n ce , was assumed a



o n e -b e s t  s o lu t i o n  approach fa v o u re d  in  r a t i o n a l  p la n n in g  

systems and t h a t  im p le m e n ta t io n  would n a t u r a l l y  f o l l o w  

i d e n t i f i c a t i o n  o f  t h a t  s o lu t i o n .  i t  c o u ld  n o t  cope w i th  

h a v in g  t o  r e s o lv e  t h i s  number o f  m a jo r  d i f f e r e n c e s  and 

had no means o f  a c h ie v in g  com p liance  o f  th o s e  p a r t i c i p a n t s  

who d id  n o t  agree w i th  th e  fo rm a l p la n n in g  gu id a n ce .

T h i r d l y ,  th e  c o m p le x i ty  o f  a c t i v i t y  needed t o  b r in g  abou t 

th e  c lo s u r e  i s  a t  le a s t  a p a r t i a l  e x p la n a t io n  o f  why 

h o s p i t a l  c lo s u r e  to o k  so long  and had n o t  happened b e fo re  

d e s p i te  th e  i n t e n t i o n s  o f  th e  1959 M enta l H e a lth  A c t  t o  

promote community c a re .  The number o f  a c to r s ,  th e  number 

o f  i n t e r e s t s ,  th e  c o o r d in a t io n * o f  s t a f f ,  f in a n c e ,  p ro p e r ty  

-  a l l  combined t o  show t h a t  im p le m e n ta t io n  o f  p la n s  was 

f a r  f ro m  be in g  an a u to m a t ic  f o l lo w - o n  fro m  p la n n in g .  A 

range o f  q u a l i t i e s  n o t  a s s o c ia te d  w i t h  b u re a u c ra c ie s  -  

im a g in a t io n ,  a w i l l i n g n e s s  t o  t r y  new management 

te c h n iq u e s  and t o  re c o g n iz e  th e  v a l i d i t y  o f  lo c a l  

i n t e r e s t s ,  a d e te rm in a t io n  t o  o v e r r id e  o p p o s i t io n  -  were 

re q u ire d  t o  see th ro u g h  th e  c o m p le t io n  o f  th e  c lo s u r e  

programme.
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T a b le  5 .1 The housing stock in the catchment boroughs*

% in public sector % in private sector
(inc. housing
associations)

Branley 17% 83%
Bexley 20% 80%
Greenwich 47% 53%
Lewisham 49% 51%
Lambeth 54% 46%
Southwark 74% 26%

*Taken fran Table 1.2.1 Total dwelling stock by Sector 1986, 
London Housing Statistics, 1986, London Research Centre Housing 
and Surveys Group, August 1987



Figure 5.1 The Catchment area for Darenth Park Hosppital and residential facilities 
for mentally handicapped adults, 1978
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C hap te r 6

The Role o f  th e  R eg ion : New S ty le  P la n n in g

In  th e  re v ie w  o f  th e  h i s t o r y  o f  th e  D aren th  Park p r o j e c t ,  

i t  became c le a r  t h a t  th e  r o le  take n  by re g io n a l  o f f i c e r s  

was v i t a l  t o  th e  p r o j e c t .  The b r i e f  h i s t o r y  showed t h a t  

n in e  y e a rs  b e fo re  th e  D arenth  Park S te e r in g  Group was 

e s ta b l is h e d ,  re g io n a l  o f f i c e r s  were v i s i t i n g  th e  h o s p i t a l ,  

and making p la n s  bo th  to  im prove s e r v ic e s  w i t h i n  th e  

h o s p i t a l  and t o  encourage and a s s i s t  th e  p r o v is io n  o f  

s e r v ic e s  f o r  peop le  w i t h  m ental hand icaps  o v e r  a w id e r  

g e o g ra p h ic  a re a .

Thus i t  was a re g io n a l  d e c is io n  t o  make use o f  Grove Park 

h o s p i t a l  in  Lewisham and t o  pursue th e  use o f  th e  h o s p i t a l  

d e s p i te  th e  m ounting  c o s ts ;  i t  was a ls o  a re g io n a l  

d e c is io n  t o  p ro g re ss  th e  deve lopm ent o f  a s ta n d a rd  

r e s id e n t i a l  u n i t  w h ich  c o u ld  be r e p l i c a t e d  in  as many 

g e o g ra p h ic  lo c a t io n s  as c o u ld  be fo u n d . There was a ls o  

c o n s id e ra b le  pe rso n a l com m ittm ent fro m  re g io n a l  o f f i c e r s .  

Many re g io n a l  s t a f f  in te rv ie w e d  remembered th e  fo rm e r  

r e g io n a l  m ed ica l o f f i c e r  s e a rc h in g  f o r  s i t e s  in  s o u th  e a s t  

London, "w a lk in g  th e  s t r e e t s "  as one person s a id .  The 

re g io n a l  cha irm an had f o r m e r ly  been cha irm an o f  a m enta l 

i l l n e s s  h o s p i t a l  management com m ittee ; he th u s  had some 

p e rso n a l knowledge o f  th e  prob lem s fa ce d  by long  s ta y  

i n s t i t u t i o n s ,  and some id e a  o f  th e  poor q u a l i t y  o f  l i f e  

w i t h in  f o r  th e  p a t ie n t s .
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Y et f o r  a long  t im e ,  a l l  t h i s  commitment r e s u l te d  in  

l i t t l e  change w i t h i n  th e  h o s p i t a l  and few deve lopm ents  in  

th e  com munity. O the r f a c t o r s  in te rv e n e d  t o  reduce th e  

im pac t such commitment had on b r in g in g  abou t change. T h is  i 

c h a p te r  e x p lo re s  th e  s ig n i f i c a n c e  o f  d i f f e r e n t  approaches { 

t o  p la n n in g  adopted by re g io n a l  o f f i c e r s  had f o r  th e   ̂

deve lopm ent o f  th e  D arenth  p r o je c t .

The im pe tus  t o  c lo s e

Even b e fo re  th e  approach from  B lue  C i r c l e  Cement, 

c o n s id e r a t io n  had been g iv e n  t o  th e  c lo s u r e  o f  D arenth  

P ark . P lans  t o  m odern ise  a t  le a s t  p a r t  o f  th e  h o s p i t a l  

were in c lu d e d  in  th e  H o s p i ta l  P lan  (Cmnd.1604, 1962).

L a te r ,  a t  th e  end o f  th e  decade, when re g io n a l  o f f i c e r s  

began t h e i r  v i s i t s  t o  D arenth  in  th e  a f te rm a th  o f  th e  E ly  

h o s p i t a l  i n q u i r y ,  f u r t h e r  recommendations were made, 

p a r t i c u l a r l y  f o r  u p g ra d in g  o f  wards.

S im i la r  recommendations were made by th e  H o s p i ta l  A d v is o ry  

S e rv ic e  in  i t s  two v i s i t s  in  1970 and a g a in  in  1972. 

T h e i r  recommendations f o r  improvements were more e x te n s iv e  

th a n  ward u p g ra d in g s ,  in c lu d in g  fu n d in g  f o r  d o m e s t ic s ,  

c a te r in g  and n u rs in g  s e r v ic e s ,  and im provem ents in  

r e l a t i o n s  between d i f f e r e n t  p r o fe s s io n a l  s t a f f  g rou p s . 

L a s t l y ,  i t  was t h e i r  recommendation f o r  s e c t o r i s a t i o n  to l
i

im prove l i n k s  between th e  h o s p i t a l  and th e  com m un it ies  i t  .
I

s e rve d . I t  was a ls o  th e  HAS wh ich  f i r s t  recommended th e  1 

c lo s u re  o f  Darenth  Park h o s p i t a l :  " i t  has such s i n g u la r l y

u g ly ,  i l l - e q u ip p e d  and b a d ly  des igned  b u i ld in g s  t h a t
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c o n s id e r a t io n  sh o u ld  be g ive n  t o  i t s  e v e n tu a l t o t a l  

re p la ce m e n t"  (20 A p r i l ,  1970).

The p re v io u s  c h a p te r  re v ie w in g  th e  h i s t o r y  o f  th e  D arenth  

p r o j e c t  d e s c r ib e d  th e  v a r io u s  s te p s  ta ke n  by th e  re g io n  to  

reduce th e  p o p u la t io n  a t  th e  h o s p i t a l :  a p p ro a ch in g  Kent

County C o u n c il  t o  ta k e  o v e r  th e  management o f  th e  m i l d l y  

m e n ta l ly  handicapped r e s id e n ts ;  l i a i s i n g  w i th  th e  seven 

s o c ia l  s e r v ic e s  departm en ts  t o  t r y  t o  speed up d is c h a rg e s ;  

d e v e lo p in g  f a c i l i t i e s  on th e  Grove Park s i t e  t o  ta k e  

r e s id e n ts  from  Lewisham and Brom ley.

None o f  th e se  e f f o r t s  d u r in g  th e  1970s had v e ry  much 

e f f e c t  on th e  h o s p i t a l  wh ich  c o n t in u e d  t o  d is p la y  a l l  th e  

c h a r a c t e r i s t i c s  o f  lo n g -s ta y  h o s p i t a l s  c r i t i c i s e d  in  

l i t e r a t u r e  on i n s t i t u t i o n s .  I t  was i s o la t e d  fro m  th e  

m a jo r p o r t io n  o f  com m un it ies  i t  s e rv e d : p u b l i c  t r a n s p o r t  

r e q u ire d  one and a h a l f  hours  t r a v e l  fro m  in n e r  London.

O th e r d e f i c ie n c ie s  have a lre a d y  been m entioned : o v e r 

c row d ing  on wards, in a d equa te  s t a f f i n g ,  poor c l i e n t  

management reg im es because o f  poor com m unica tion  and

h o s t i l i t y  among th e  d i f f e r e n t  s t a f f  g roups w o rk in g  in  th e  

h o s p i t a l .  The underspend ing  on th e  n u rs in g  budget

because o f  r e c ru i tm e n t  prob lem s was t r a d i t i o n a l l y  used to  

ba lance  th e  o ve rsp e n d in g  o f  a cu te  s e r v ic e s  o f  th e  

d i s t r i c t ,  and t h i s  was n o t  remedied u n t i l  th e  D aren th

budget was f ro z e n  in  1983 when th e  r e g io n 's  fu n d in g  p o l i c y  

came in .  The p a t i e n t  t r a i n i n g  d e pa rtm en t was p a r t i c u l a r l y  

p o o r ly  s t a f f e d ,  and th e re  was no speech th e ra p y  o r
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o c c u p a t io n a l  th e ra p y  s t a f f  a t  th e  h o s p i t a l  a t  a l l  d u r in g  

th e  l a s t  f i v e  ye a rs  t h a t  th e  h o s p i t a l  was open, and 

p ro b a b ly  f o r  many ye a rs  p r i o r  as w e l l .  When a b le  to  

r e c r u i t ,  th e  h o s p i t a l  had one p s y c h o lo g is t  f o r  i t s  

r e s id e n ts .

There were , t h e r e f o r e ,  good reasons f o r  w a n t in g  t o  c lo s e  

th e  h o s p i t a l .  N a t io n a l  p o l i c y  was a ls o  moving in  th e  

d i r e c t i o n  o f  a g r e a te r  emphasis on th e  deve lopm ent o f  

community s e r v ic e s ,  w i th  h o s p i t a ls  p r o v id in g  a t r u e  

s p e c i a l i s t  f u n c t io n .  The q u e s t io n s  a re :  why d id  i t  ta k e

so long  and what had th e  re g io n  le a rn e d  d u r in g  th e  c lo s u re  

p rocess  w h ich  enab led  i t  t o  a ch ie ve  a goa l p r e v io u s ly  

u n o b ta in a b le .

A r a t i o n a l  com prehensive approach t o  p la n n in g  

The s t a r t  o f  p la n n in g  f o r  th e  re p lacem en t o f  D aren th  Park 

c o in c id e d  w i th  th e  i n i t i a t i o n  o f  a p la n n in g  system  in  th e  

NHS. T h is  new p la n n in g  system combined methods o f  lo c a l  

needs assessment and c o n s u l t a t io n  w i t h i n  th e  NHS and w i th  

a w ide range o f  bod ies  e x te rn a l  t o  h e a l th  a u t h o r i t i e s .  

The system  was k i c k - s t a r t e d  by gu idance  from  th e  DHSS 

be ing  s e n t  t o  re g io n s ,  then  from  re g io n s  to  a reas  and then  

t o  d i s t r i c t s .  Each o f  th e se  t i e r s  was t o  e v a lu a te  th e  

gu idance  in  l i g h t  o f  t h e i r  own c irc u m s ta n c e s  and then  

produce p la n s  to  f i t .  The in t e n t i o n  was t h a t  th e  gu idance  

would be in f lu e n c e d  by assessments o f  needs ( i n  th e  fo rm  

o f  p la n s  f o r  s e r v ic e  deve lopm ents) coming upwards. The 

r o le  o f  each t i e r  was t o  assess th e  p la n s  o f  th e  t i e r

138



be low , and c o o rd in a te  th e  p la n s  o f  a l l  o f  th e  t i e r ’ s sub- 

u n i t s  i n t o  a c o h e re n t  p la n  f o r  i t s e l f .

T h is  was th e  system  w h ich  re g io n a l  o f f i c e r s  needed to  

f o l l o w  in  p la n n in g  f o r  D arenth  Park c lo s u r e .  The 

s i m i l a r i t i e s  between t h i s  model o f  p la n n in g  and models o f  

r a t i o n a l  p la n n in g  as d is c u s se d  in  c h a p te r  3 a re  e v id e n t .  

F i r s t ,  th e  NHS p la n n in g  system assumed t h a t  o b je c t i v e s ,  

v a lu e s  and p r i o r i t i e s  i d e n t i f i e d  a t  a n a t io n a l  le v e l  would 

be shared  a t  th e  r e g io n a l ,  a rea  and d i s t r i c t  l e v e l s .  

S h a r in g  o f  th e s e  would be b ro u g h t  abou t by th e  

h ie r a r c h i c a l  n a tu re  o f  th e  p la n n in g  system ; th e  p la n s  o f  

each t i e r  were in te n d e d  t o  im plem ent th e  p la n s  o f  th e  t i e r  

above. A l l  p la n s  were t o  d o v e ta i l  to g e th e r  so t h a t  th e  

o v e r a l l  o b je c t i v e s  chosen a t  th e  to p  were c a r r ie d  th ro u g h  

a l l  l e v e ls  o f  o r g a n is a t io n .  The p la n n in g  system  a ls o  

assumed t h a t  shared  in fo r m a t io n  le d  t o  shared  o b je c t i v e s  

and th e  p o s s i b i l i t y  o f  compromises f o r  th e  " b e s t "  s o lu 

t i o n s .

N ex t, th e re  were s i m i l a r i t i e s  to  th e  " e f f i c i e n c y "  model o f  

d e c is io n -m a k in g :  s t r a g e t i c  o b je c t i v e s  would be broken

down i n t o  o p e r a t io n a l  o b je c t i v e s ,  and th e se  would  be 

f u r t h e r  d iv id e d  i n t o  f a c t o r s  r e l a t i n g  t o  s e r v ic e  p la n n in g ,  

such as revenue, manpower and p rocess  f a c t o r s  o f  s e r v ic e  

d e s ig n s .  I t  f u r t h e r  assumed t h a t  im p le m e n ta t io n  would  be 

programmed t o  f o l l o w  p la n s  in  a l i n e a r  p ro c e s s ,  and would 

be f a i r l y  s t r a i g h t f o r w a r d . The model o f  p la n n in g  upon 

which  th e  NHS system was based th e r e fo r e  had many s t ro n g
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l i n k s  w i t h  r a t i o n a l  com prehensive p la n n in g .  The e x p e r i 

ence o f  th e  D arenth  p r o j e c t ,  o f  r e g io n a l  o f f i c e r s

a t te m p t in g  t o  w o rk in g  w i t h in  such a p la n n in g  fram ew ork , 

i l l u s t r a t e d  th e  weaknesses o f  such an approach .

The l i m i t a t i o n s  o f  a c e n t r a l  r a t i o n a l i s t  approach 

D iv e rg e n t  i n t e r e s t s :  W ith in  th e  re g io n a l  h e a l th

a u t h o r i t y ,  th e re  were o f f i c e r s  who th o u g h t  t h a t  f a r  to o  

much a t t e n t i o n ,  and f a r  to o  many re s o u rc e s ,  were be ing  

g iv e n  t o  th e  D arenth  p r o j e c t .  In  t h e i r  v ie w , community 

s e r v ic e s  sh o u ld  be deve loped f i r s t ,  so t h a t  no f u r t h e r  

a d m iss io n s  would ta k e  p la c e  t o  h o s p i t a l s ,  and g r a d u a l ly

r e s id e n ts  c o u ld  be d isc h a rg e d  from  h o s p i t a l  i n t o  a

community p repa red  t o  re c e iv e  them w i th  a f u l l  

i n f r a s t r u c t u r e  o f  h e a l th  and s o c ia l  s e r v ic e s  in  p la c e .  

When g iv e n  a chance, u s u a l ly  th ro u g h  p la n s  h a v in g  t o  pass 

th e  R eg iona l P la n n in g  Group, the se  o f f i c e r s  c o u ld  d e la y  

a p p r o v a l .

D iv e rg e n t  i n t e r e s t s  were even more a p p a re n t  a t  th e  lo c a l  

l e v e l .  Loca l co n ce rn , expressed by community h e a l th  

c o u n c i ls ,  lo c a l  v o lu n ta r y  o r g a n is a t io n s  and o f te n  b u t  n o t  

a lw ays by s o c ia l  s e r v ic e s  d e p a rtm e n ts , was abou t th e  

p a u c i t y  o f  lo c a l  community s e rv ic e s  f o r  p e op le  w i th  m enta l 

h a n d ica p . F a m i l ie s  had been urged t o  keep a son o r  

d a u g h te r  a t  home and t h a t  e v e n tu a l ly  som eth ing  would be

p ro v id e d  f o r  them; th e y  now saw o th e rs  g e t t i n g  accommo

d a t io n  b u t  n o t  t h e i r  f a m i ly  member. For o th e rs ,  h o s p i t a l  

a dm iss io n  had been made d i f f i c u l t ;  th e y  to o  f e l t  t h e i r
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needs were be ing  ig n o re d .

There were d iv e r g e n t  v iew s abou t th e  p la n n in g  t im e s c a le .  

Loca l i n t e r e s t s  wanted t im e  t o  s tu d y  new models o f  c a re ,  

t o  in v e s t ig a t e  th e  b e s t  way o f  p r o v id in g  s e r v ic e s ;  i f  

th e y  were t o  p la n  f o r  th e  n e x t  s e v e ra l  g e n e ra t io n s  o f  

peop le  w i t h  mental h a n d ica p , th e y  wanted t o  t h in k  abou t 

th o se  p la n s .  But from  th e  re g io n a l  o f f i c e r s ’ p e rs p e c t iv e ,  

speed was o f  th e  essence. The h o s p i t a l  needed t o  be o f f -  

s i t e  in  le s s  than  seven y e a rs ;  th e re  was no t im e  to  waste 

t h in k in g .  The o f f e r  o f  a sem inar on new models o f  c a re ,  

made in  1978 t o  be h e ld  a t  th e  K in g ’ s Fund was r e je c te d  by 

th e  S te e r in g  Group on th e  grounds t h a t  th e re  was no t im e  

f o r  such an e v e n t ;  p la n s  had t o  be made im m e d ia te ly .

D iv e rg e n t  m ode ls o f  c a re : R eg iona l o f f i c e r s  to o k  th e  lead

in  p u t t i n g  fo rw a rd  ideas  abou t th e  ty p e  o f  accommodation 

t o  be b u i l t .  As m entioned in  c h a p te r  5, r e g io n a l  

o f f i c e r s  from  th e  a r c h i t e c t ’ s depa rtm en t had been w o rk in g  

on a s ta n d a rd  u n i t  o f  24 p la ce s  wh ich  c o u ld  be used in  

e v e ry  d i s t r i c t ,  l i n k i n g  u n i t s  to g e th e r  t o  fo rm  th e  c o r r e c t  

number o f  p la c e s  a c c o rd in g  t o  B e t t e r  S e rv ic e s  norms. When 

p la n n in g  began f o r  D a re n th *s  re p la ce m e n t,  t h i s  approach 

was s t i l l  th o u g h t  s u i t a b le ,  as no d i s t r i c t  would r e q u i r e  

more th a n  180 p la c e s ,  and B e t t e r  S e rv ic e s  had recommended 

no more than  200 on one s i t e .  T h is  became th e  b a s is  o f  th e  

r e g io n ’ s subm iss ion  t o  th e  p u b l i c  i n q u i r y .  Y e t t h i s  

p ro p o sa l was im m e d ia te ly  r e je c te d  by d i s t r i c t s  when i t  was 

p u t  t o  them. None th o u g h t  i t  would be a c c e p ta b le  to  have
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such la rg e  c o n c e n t ra t io n s  o f  peop le  w i t h  hand icaps  on one 

s i t e .  P r a c t i c a l  reasons -  th e  d i f f i c u l t y  o f  f i n d i n g  a 

s i t e  la rg e  enough f o r  t h a t  le v e l  o f  accommodation and th e  

o th e r  f a c i l i t i e s  needed t o  p ro v id e  a f u l l  range o f  

s e r v ic e s  -  were added t o  th e  id e o lo g ic a l  one o f  a l l  th e  

d is a d v a n ta g e s  o f  an i n s t i t u t i o n  a l b e i t  a s m a l le r  one.

R eg iona l o f f i c e r s ,  in  th e  s p i r i t  o f  n a t io n a l  p la n n in g  

g u id a n ce , proposed a compromise. They c re a te d  th e  co n ce p t 

o f  a r e s id e n t i a l  c e n t re  o f  72 p la c e s ,  a rranged  in  s e l f -  

c o n ta in e d  houses o r  f l a t s  o f  e ig h t  p la c e s  each. In  

a d d i t i o n ,  th e re  would be a day c e n t re ,  s t a f f  accommodation 

and o f f i c e s  f o r  m enta l hand icap  s e r v ic e s  on s i t e  a ls o .  

The re m a in in g  p la ce s  re q u ire d  by each d i s t r i c t  would  be 

p ro v id e d  in  24 p la c e  h o s te ls  on d i f f e r e n t  s i t e s ,  th u s  

d is p e r s in g  s e rv ic e s  th ro u g h o u t  a d i s t r i c t .  F u r th e r  

c o n s u l t a t io n  le d  t o  th e  in c lu s io n  o f  g roup homes as a fo rm  

o f  accommodation, a lth o u g h  a t  t h i s  s ta g e  (1979) r e g io n a l  

o f f i c e r s  tended to  re ga rd  r e s id e n ts  a b le  t o  l i v e  in  group 

homes w h ich  t r a d i t i o n a l l y  had low s t a f f i n g  le v e ls  as th e  

r e s p o n s i b i l i t y  o f  lo c a l  a u t h o r i t i e s .  However, w i t h  th e  

compromise reached, re g io n a l  o f f i c e r s  expec ted  a l l  

d i s t r i c t s  t o  f o l l o w  th e  s te e r in g  group gu id a n ce .

T h is  o f  cou rse  d id  n o t  happen. S eve ra l d i s t r i c t s  d id  

a c c e p t th e  gu idance  -B ro m le y ,  K in g s , G reenw ich , B ex ley  -  

w h i l s t  o th e r s ,  such as D a r t fo r d  and Lewisham, a l re a d y  had 

p la n s  o r  f a c i l i t i e s .  But th e  re m a in in g  two d i s t r i c t s  each 

went t h e i r  own way. One had a lre a d y  agreed t h a t  community
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s e r v ic e s  had p r i o r i t y  so t h a t  th e re  was som eth ing  f o r  

h o s p i t a l  r e s id e n ts  t o  come home t o ;  th e  o th e r  r e je c te d  

th e  model o f  c a re ,  p r e f e r r i n g  t o  d e ve lo p  s e r v ic e s  i n i 

t i a l l y  on a c o re  and c l u s t e r  model.

O p in io n s  abou t s e r v ic e s  f o r  peop le  w i t h  m enta l hand icap  

were chang ing  r a p i d l y ,  and th e  more re g io n a l  o f f i c e r s  

s tu c k  t o  t h e i r  compromise model, th e  more th e y  a n ta g o n is e d  

some d i s t r i c t s  and made th o se  who had accep ted  i t  f e e l

uneasy abo u t t h e i r  a cce p tance . U l t im a t e ly  th e  compromise 

was r e je c te d  by tho se  d i s t r i c t s  whose c a p i t a l  programme 

a l lo w e d  change. The compromise i t s e l f  f a i l e d  t o  g e n e ra te  

th e  p ro g re s s in g  o f  p la n s  wh ich  re g io n a l  o f f i c e r s  had hoped 

and expec ted  i t  w ou ld .

No in c e n t iv e s  f o r  c o o p e ra t io n : When th e  p u b l i c  i n q u i r y

abou t th e  e x c a v a t io n  o f  c h a lk  under D aren th  Park H o s p i ta l  

was announced, lo c a l  a u t h o r i t i e s  were approached by 

re g io n a l  o f f i c e r s  and th e  re g io n a l  cha irm an t o  c o n s id e r  

what r o le  th e y  m ig h t ta k e  in  th e  h o s p i t a l  c lo s u r e .  A 

s u rv e y  two ye a rs  p r e v io u s ly  o f  th e  p a t ie n t s  in  th e

h o s p i t a l  had showed t h a t  abou t h a l f  th e  r e s id e n ts  c o u ld  

e a s i l y  l i v e  in  lo c a l  a u t h o r i t y  h o s te ls ,  e s p e c ia l l y  i f  th e y

were g iv e n  some a d d i t io n a l  t r a i n i n g  in  community and

p e rso n a l ca re  s k i l l s .  The response o f  th e  lo c a l  

a u t h o r i t i e s  was t o  re q u e s t  funds  f o r  t h e i r  own assessment 

o f  th e  r e s id e n ts  a t  th e  h o s p i t a l .  The c o s t  was e s t im a te d  

to  be abou t £80,000 p .a .  f o r  two y e a rs .  Loca l a u t h o r i t y  

o f f i c e r s  c la im e d , a t  th e  s t a r t  and th ro u g h o u t  th e  p r o j e c t ,
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was t h a t  th e  change fro m  h o s p i ta l  t o  community ca re  had t o  

be funded by th e  NHS; r e s p o n s i b i l i t y  c o u ld  n o t  be passed 

t o  lo c a l  a u t h o r i t i e s  w i t h o u t  fu n d in g  a ls o  b e in g  passed 

o v e r .  A t  f i r s t , . r e g io n a l  o f f i c e r s  re fu s e d  f u l l  f u n d in g ,  

b u t  when th e  d i r e c t o r s  th re a te n e d  t o  p u l l  o u t  o f  th e  

p r o j e c t  c o m p le te ly ,  th e  re g io n  agreed t o  meet a l l  c o s ts  

o f  th e  s u rv e y .

The r e s u l t s  o f  th e  p i l o t  f o r  th e  su rve y  were s i m i l a r  to  

th o s e  o f  p re v io u s  s tu d ie s  o f  D arenth  r e s id e n ts .  The l i n e  

th e n  ta ke n  by th e  d i r e c t o r s  was t h a t  th e y  were w i l l i n g  to  

make accommodation a v a i la b le  f o r  D aren th  r e s id e n ts  b u t  

expec ted  th e  NHS t o  make a l l  c a p i t a l  and revenue c o s ts  

a v a i la b le  t o  lo c a l  a u t h o r i t i e s .  A “ t e s t  case" o c c u r re d  in  

1981 .

Southwark i d e n t i f i e d  a p r o p e r ty  s u i t a b le  f o r  c o n v e rs io n ,  

and requ e s te d  fu n d in g  from  th e  re g io n .  C a p i ta l  was no 

p rob lem s, b u t  th e  s t i c k i n g  p o in t  was revenue. The re g io n  

c o u ld  see no way t o  channel revenue d i r e c t l y  t o  th e  lo c a l  

a u t h o r i t y ;  th e re  were no means f o r  e f f e c t i n g  such a 

t r a n s f e r  and i t  would be u n f a i r  t o  a l l  o th e r  d i s t r i c t s  in  

th e  re g io n  i f ,  f o r  example, j o i n t  f in a n c e  were t o p - s l i c e d .  

The a rea  h e a l th  a u t h o r i t y  was u n w i l l i i n g  t o  use i t s  own 

j o i n t  f in a n c e  as t h a t  would leave  n o th in g  o v e r  f o r  o th e r  

p r o je c t s .  A f i n a l  m ee ting  was h e ld  w i th  d i r e c t o r s  o f  

s o c ia l  s e r v ic e s ,  c h ie f  e x e c u t iv e s  and le a d e rs  o f  c o u n c i ls  

on th e  one hand, and re g io n a l  o f f i c e r s  and members on th e  

o th e r .  When i t  became c le a r  t h a t  th e  r e g io n ’ s p o s i t i o n
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would n o t  be a l t e r e d ,  lo c a l  a u t h o r i t y  r e p r e s e n ta t i v e s  

wa lked o u t  o f  th e  .m eeting  and w ith d re w  fro m  th e  S te e r in g  

Group. They came back o n ly  a f t e r  th e  ca re  in  th e  

community c i r c u l a r  had been issu e d  and th e  re g io n  

p rom u lga ted  i t s  fu n d in g  p o l i c y .

A number o f  assum ptions  were made by b o th  s id e s ,  each o f  

w h ich  in d ic a te d  th e  s u s p ic io n  each s id e  h e ld  f o r  th e  

o th e r .  Loca l a u t h o r i t i e s  assumed t h a t  th e  s a le  o f  th e  

land  would p ro v id e  more than  enough fu n d s  f o r  th e  h e a l th  

s e r v ic e  t o  re p la c e  th e  h o s p i t a l  w i t h  lo c a l  f a c i l i t i e s ;  

th e y  were u n w i l l i n g  t o  see th e  re g io n  making a " p r o f i t M on 

th e  p r o j e c t ,  by t r a n s f e r r i n g  r e s id e n ts  w i t h o u t  

t r a n s f e r r i n g  fu n d s .  R eg iona l o f f i c e r s  f e l t  t h a t  th e re  were 

many peop le  in  D arenth  who were th e re  o n ly  because o f  th e  

absense o f  community f a c i l i t i e s ;  th e y  had a l re a d y  been 

" p a y in g ” f o r  community r e s p o n s i b i l i t i e s  f o r  y e a rs .  For 

t h e i r  p a r t ,  lo c a l  a u t h o r i t i e s  f e l t  th e y  were now h a v in g  to  

ca re  f o r  more s e v e re ly  handicapped peop le  who would  

p r e v io u s ly  have been a d m it te d  to  h o s p i t a l ,  b u t  f o r  whom 

th e y  re c e iv e d  no e x t r a  fu n d s  f o r  th e  h ig h e r  s t a f f i n g  c o s ts  

t h i s  e n t a i l e d .  The i n a b i l i t y  o f  th e  NHS to  t r a n s f e r

fu n d s  to  lo c a l  a u t h o r i t i e s  a t  th e  s t a r t  o f  th e  p r o j e c t  

removed th e  o n ly  re a l  in c e n t iv e  to  c o o p e ra t io n  t h a t  th e  

lo c a l  a u t h o r i t i e s  c o u ld  a cce p t and made a number o f  o th e r  

is s u e s  more d i f f i c u l t  t o  dea l w i t h .

N e i th e r  s a n c t io n s  n o r  good w i l l :  We have seen t h a t  a main

d i f f i c u l t y  t h a t  re g io n a l  o f f i c e r s  face d  in  p ro g re s s in g  th e

t
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D arenth  p r o je c t  was th e  absence o f  s a n c t io n s  in  d e a l in g  

w i th  th e  d i s t r i c t s .  They c o u ld  is s u e  g u id a n ce , th e y  c o u ld  

e x to l  o r  demand, b u t  u n le s s  d i s t r i c t s  a c t u a l l y  agreed and 

wanted t o  do what r e g io n a l  o f f i c e r s  wanted them t o  do, 

n o th in g  happened. The re g io n  had no means o f  f o r c i n g  

co m p lia n ce , as th e  s tu d ie s  o f  im p le m e n ta t io n  th e o ry  

d is cu s s e d  in  c h a p te r  3 showed.

L ik e w is e ,  th e  p la n n in g  a c t i v i t i e s  g e n e ra te d  l i t t l e  good 

w i l l  a t  th e  lo c a l  l e v e l .  R eg iona l o f f i c e r s  and lo c a l  

o r g a n is a t io n s  had t h e i r  own o b je c t i v e s  w h ich , t o  some 

e x te n t ,  were m u tu a l ly  e x c lu s iv e .  They a ls o  had d i f f e r e n t  

senses o f  u rgency abou t re a c h in g  agreed p la n s .  A t  th e  

same t im e  as th e  D arenth  p r o je c t  was go in g  on, o th e r  

a c t io n s  o f  th e  re g io n  repe rcussed  on d i s t r i c t s  and 

in c re a s e d  th e  d is ta n c e  between th e  two le v e l s :  a p r im e

example was th e  c o n s t r a in t  on f in a n c e  due t o  th e  o p e ra t io n  

o f  RAWP. In  London, t h i s  meant t h a t  a l l  d i s t r i c t s  were 

lo s e r s  and h o s p i ta l  c lo s u re s  o f  a cu te  u n i t s  o r  o f  wards 

was a consequence.

L o c a l s a n c t io n s :  R eg iona l o f f i c e r s  had no means o f

e n fo r c in g  models o f  ca re  on d i s t r i c t s ,  b u t  l o c a l l y ,  

o r g a n is a t io n s  c o u ld  b lo c k  th e  r e g io n ’ s i n t e n t i o n s .  Loca l 

a u t h o r i t i e s  co u ld  w i th h o ld  p la n n in g  p e rm is s io n  f o r  s i t e s ,  

as o c c u r re d  in  Brom ley. In  a n o th e r  d i s t r i c t ,  p e rm is s io n  

was d e layed  f o r  two y e a rs ,  because o f  h o s t i l i t y  o f  s e v e ra l  

lo c a l  p re s s u re  groups to  p la n s  f o r  a r e s id e n t i a l  c e n t re .  

A n o th e r  d i s t r i c t  re q u ire d  th re e  ye a rs  t o  reach agreement
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w i th  i t s  lo c a l  a u t h o r i t y  because key a c to r s  fro m  bo th  

s id e s  had d i f f e r e n t  p h i lo s o p h ie s  o f  c a re .  A n o th e r  

d i s t r i c t  s im p ly  re fu s e d  t o  p la n  u n t i l  i t s  c o n d i t io n s  had 

been met. In  th e  end, i t  became a p p a re n t  t h a t  re g io n a l  

o f f i c e r s  had t o  l i s t e n  to  th e  p o in ts  o f  v iew  o f  d i s t r i c t s ,  

o th e rw is e  th e  p r o je c t  would f a i l .  The lo c a l  le v e l  c o u ld  

n o t  a c h ie v e  i t s  p la n s  w i th o u t  r e g io n a l  s u p p o r t ,  l a r g e l y  

f in a n c e ,  b u t  re g io n  c o u ld  n o t  a c h ie v e  i t s  o b je c t i v e s  

w i t h o u t  lo c a l  s u p p o r t .

These v a r io u s  reason f o r  d e la y s  in  a g re e in g  p la n s  

i l l u s t r a t e  why so l i t t l e  was a ch ieved  between 1978 and 

1982. They i l l u s t r a t e  th e  weaknesses o f  th e  o r i g i n a l  

s t r a t e g i c  c o o r d in a to r  th e o ry  o f  p la n n in g ,  o f  c e n t r a l  

d e te rm in a t io n  o f  a c t io n  wh ich  depends o f  lo c a l  

p a r t i c i p a n t s  t o  b r in g  abou t th e  d e s ire d  change. I f ,  howev

e r ,  th e  D aren th  p r o je c t  began by showing th e  weaknesses o f  

th e  r a t i o n a l  com prehensive model o f  p la n n in g  w i t h  i t s  

emphasis on a s t r a t e g i c  c o o r d in a to r ,  i t  ended by 

i l l u s t r a t i n g  s e v e ra l  fe a tu r e s  o f  L in d b lo m ’ s model o f  

p a r t i s a n  mutual a d ju s tm e n t as th e  more s u c c e s s fu l  

approach t o  i n t e r - o r g a n is a t i o n a l  c o o p e ra t io n  and 

c o o r d in a t io n .  I t  was o n ly  by re c o g n is in g  th e  q u a s i

independence o f  th e  lo c a l  d i s t r i c t  l e v e l ,  and t h e r e f o r e  o f  

th e  le g i t im a c y  o f  i t s  se p a ra te  i n t e r e s t s ,  t h a t  re g io n a l  

o f f i c e r s  le a rn e d  t o  dea l w i th  d iv e r g e n t  v iew s in  a way 

t h a t  s t i l l  a l lo w e d  th e  o v e r a l l  o b je c t i v e  o f  c lo s in g  

Daren th  t o  be a ch ie ve d .
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L e a rn in g  t o  work to g e th e r

S t a r t i n g  in  1983, when re g io n a l  o f f i c e r s  were c o n f ro n te d  

w i t h  d i s t r i c t  r e p r e s e n ta t iv e s  o f  th e  D aren th  Park S te e r in g  

Group, th e  r e a l i t y  o f  th e  s t r e n g th  o f  oppos ing  v iew s  was 

b ro u g h t  home to  them, and th e y  began t o  f i n d  ways o f  

m ee ting  lo c a l  and re g io n a l  o b je c t i v e s .

The p o l i c y  is su e s  wh ich  re q u ire d  a t t e n t i o n  by th e  S te e r in g  

Group im m e d ia te ly  a f t e r  r e s t r u c t u r i n g  were th e  number o f  

r e s id e n ts  each d i s t r i c t  would be re s p o n s ib le  f o r ,  th e  

n a tu re  o f  th e  p r o v is io n  o f  accommodation in  th e  community 

and th e  means o f  fu n d in g  i t ,  and th e  r e s o lu t io n  o f  s p e c ia l  

needs p o l i c y  is s u e s .  In  each o f  th e s e  is s u e s ,  re g io n a l  

o f f i c e r s ,  e s p e c ia l l y  th e  new ly a p p o in te d  m enta l hand icap  

c o o r d in a to r ,  to o k  a lead  from  d i s t r i c t  s t a f f  th e m se lve s .  

Thus th e  a l l o c a t i o n  o f  r e s id e n ts  t o  d i s t r i c t s  was re s o lv e d  

by a c c e p t in g  d i s t r i c t s ’ own e s t im a te s  o f  what th e y  c o u ld  

a c h ie v e  -  th o se  who w ished t o  ta k e  a la r g e r  number o f  

r e s id e n ts  th a n  re q u ire d  and those  who w ished to  ta k e  

fe w e r .  The new hous ing  programme, based on th e  use o f  

community hous ing  s to c k ,  r e f l e c t e d  th e  i n i t i a l  s te p s  ta ke n  

by new d i s t r i c t  m ental hand icap  u n i t s  t o  c o n ta c t  lo c a l  

hous ing  a s s o c ia t io n s  and e s t a b l i s h  ways o f  w o rk in g  w i th  

them. The mental hand icap  c o o r d in a to r  b u i l t  on t h i s  by 

o r g a n is in g  a sem inar on th e  use o f  community h o u s ing  to  

s t im u la te  d i s t r i c t s  n o t  y e t  in  c o n ta c t  w i th  hous ing  

a s s o c ia t io n s ;  he a ls o  l i a i s e d  w i th  th e  Housing

C o rp o ra t io n ,  g e t t i n g  c e n t r a l  r e c o g n i t io n  f o r  th e  D aren th  

p r o je c t  so t h a t  hous ing  a s s o c ia t io n s  were more s u c c e s s fu l
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in  t h e i r  b id s  f o r  c a p i t a l .  S i m i l a r l y ,  th e  t r a i n i n g  cou rse  

on s t a f f e d  group homes run by th e  re g io n a l  t r a i n i n g  c o o r 

d in a t o r  gave s u p p o r t  t o  d i s t r i c t s  who were in t e r e s te d  in  

b u t  la c k e d  e x p e r ie n c e  o f  t h i s  fo rm  o f  p r o v i s io n .

The s p e c ia l  needs p o l i c y  recommendation f o r  a s p e c ia l  

deve lopm ent team f o r  peop le  w i th  se ve re  hand icaps  and 

c h a l le n g in g  b e h a v io u r  and l im i t e d  s ta y  u n i t  f o r  peop le  

w i th  m i ld  hand icaps  and c h a l le n g in g  b e h a v io u r  a ls o  

re p re s e n te d  fo rm s o f  p r o v is io n  w h ich  were more a c c e p ta b le  

t o  d i s t r i c t s  than  th e  two proposed m u l t i  d i s t r i c t  u n i t s  

th e y  re p la c e d .  D i s t r i c t s  wanted t o  have a l l  p r o v is io n  f o r  

peop le  w i t h  menta l hand icaps  l o c a l l y  based b u t  needed th e  

means o f  a c q u i r in g  th e  s k i l l s  and e x p e r t is e  t o  manage 

c l i e n t s  whose needs made g r e a te r  demands on th e  s e r v ic e .  

The new s p e c ia l  needs p o l i c y  a l lo w e d  th o se  w i th  e x p e r t is e  

t o  sha re  t h a t  w i th  d i s t r i c t  s t a f f .

In  each o f  these  is s u e s ,  th e n ,  re g io n a l  o f f i c e r s  

re c o g n is e d  th e  i n t e r e s t s  o f  d i s t r i c t  s t a f f  and su p p o rte d  

them in  d e v e lo p in g  t h e i r  c a p a c i ty  t o  p ro v id e  lo c a l  

s e r v ic e s  in  l i n e  w i th  lo c a l  i n t e r e s t s .  B u t th e se  

deve lopm ents  were u n de rtaken  w i t h in  a fram ework w h ich  

re c o g n is e d  re g io n a l  o b je c t i v e s  o f  c lo s in g  th e  h o s p i t a l  by 

a g iv e n  d a te  to  a v o id  e x c e s s iv e  c a p i t a l  e x p e n d i tu re ,  o f  

r e p r o v id in g  s e rv ic e s  w i t h i n  th e  revenue re le a s e d  by th e  

h o s p i t a l  c lo s u re  w i th o u t  r e ta r d in g  o th e r  r e g io n a l  uses o f  

revenue, and o f  be ing  c e r t a in  t h a t  d i s t r i c t s  accep ted  

r e s p o n s i b i l i t y  f o r  a l l  r e s id e n ts ,  even th o se  w i th
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c h a l le n g in g  b e h a v io u rs .  The second phase o f  p la n n in g  by 

r e g io n a l  and d i s t r i c t  o f f i c e r s  was c h a ra c te r is e d  by a much 

h ig h e r  degree o f  i n t e r a c t i o n  and r e c o g n i t io n  o f  l e g i t im a t e  

i f  d i f f e r i n g  i n t e r e s t s .  A broad agreement on o b je c t i v e s  

emerged, as a r e s u l t  o f  a c t i v e  n e g o t ia t i o n  on a range o f  

is s u e s ,  le a d in g  t o  a much b e t t e r  u n d e rs ta n d in g  o f  th e  

needs o f  v a r io u s  p a r t i c i p a n t s  in  th e  p r o j e c t .  P la n n in g  

became a m a t te r  o f  p o l i t i c a l  a c t i v i t y ,  n o t  a p p ly in g  

fo rm u la e .

New mechanisms t o  manage change

The changes in  th e  approach t o  p la n n in g  were matched by 

th e  deve lopm ent o f  new mechanisms by wh ich  re g io n a l  

o f f i c e r s  m o n ito re d  and managed th e  p rocess  o f  change th e y  

were c r e a t in g .  The d i s t i n c t i v e  f e a t u r e  o f  th e s e  new 

mechanisms was t h e i r  f l e x i b i l i t y ,  so t h a t  th e y  were a b le  

t o  re c o g n is e  and work w i t h  d i v e r s i t y  a c ro ss  th e  d i s t r i c t s .  

D i s t r i c t s  now had th e  freedom  to  be d i f f e r e n t  and s t i l l  

p a r t i c i p a t e  in  th e  p r o j e c t ,  a s i g n i f i c a n t  change fro m  th e  

i n i t i a l  s ta n ce  ta ke n  by th e  p r o je c t  in  th e  fo rm  o f  

p la n n in g  g u id e l in e s .

Consent and communication'. Once th e  le g i t im a c y  o f  lo c a l  

d iv e r s e  i n t e r e s t s  was accep ted  by re g io n a l  o f f i c e r s ,  th e  

D arenth  Park S te e r in g  Group became more open t o  d is c u s s io n  

o f  is s u e s  o f  mutual co n ce rn . The S te e r in g  Group was th e  

mechanism which to o k  th e  D arenth  p r o j e c t  o u t  o f  th e  

r e g io n ’ s annual p la n n in g  system , g iv in g  p r i o r i t y  to* i t s  

schemes in  th e  r e g io n ’ s c a p i t a l  programme. T h is  a ls o

150



he lped  t o  by-pass  th o se  o f f i c e r s  a t  th e  re g io n  who d id  n o t  

agree w i t h  th e  p r i o r i t y  g ive n  to  th e  D aren th  p r o j e c t .  I t  

he lped  t o  fo c u s  th e  a t t e n t i o n  o f  s e n io r  o f f i c e r s  a t  re g io n  

and in  th e  d i s t r i c t s  on th e  range o f  is s u e s  needed t o  be 

c o n s id e re d  t o  com ple te  th e  p r o j e c t .  L a s t l y ,  th e  S te e r in g  

Group p ro v id e d  a fo rum  from  w h ich  th e  a c to r s  in  th e  

d i s t r i c t s  c o u ld  d e r iv e  some moral s u p p o r t ,  by be in g  in  

c o n ta c t  w i t h  s t a f f  from  o th e r  d i s t r i c t s  f a c in g  th e  same 

p rob lem s. A sense o f  common purpose e v o lv e d  w h ich  he lped  

t o  s u s ta in  th e  d r i v e  t o  c lo s e  th e  h o s p i t a l .

A new approach  t o  c a p i t a l  p la n n in g :  As was d is cu ss e d  in

c h a p te r  5, th e  move away from  p u r p o s e - b u i l t  u n i t s  tow ards  

th e  use o f  t r a d i t i o n a l  hous ing  s to c k  in  th e  community was 

accompanied by a move to w ards  a more d e c e n t r a l is e d  and 

f l e x i b l e  a p p ro va l system f o r  hous ing  schemes. A pprova l 

c o u ld  now be g iv e n  on th e  b a s is  o f  w he the r p r o je c t s  f e l l  

w i t h i n  c o s t  a l lo w a n ce s  d e f in e d  in  te rm s o f  th e  number o f  

bed spaces p ro v id e d .  The re g io n a l  b u re a u c ra c y ,  o r  a t  

le a s t  some p a r t s  o f  i t ,  d id  n o t  l i k e  g iv in g  up i t s  power 

t o  approve schemes. The works d e p a rtm e n t,  in  p a r t i c u l a r ,  

had an o b v io u s  i n t e r e s t  in  m a in ta in in g  a programme o f  

p u r p o s e - b u i l t  u n i t s .  The t r e a s u r e r ’ s depa rtm e n t was n o t  

keen on hand ing  o ve r  NHS fu n d s  to  hous ing  a s s o c ia t io n s .  

W orking w i t h  hous ing  a s s o c ia t io n s  th re a te n e d  th e  e x i s t i n g  

methods o f  a p p ro va l and c o n t r o l  o ve r  p r o je c t s  and was n o t  

accep ted  e a s i l y  by th o se  who had l i t t l e  com m ittm ent t o  th e  

Daren th  p r o j e c t .
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F in a n c ia l  incent ives:  The region began the Darenth

p r o j e c t  under th e  o ld  system o f  p r o v id in g  revenue f o r  new 

c a p i t a l  p r o je c t s .  In  1982, th e se  r u le s  were changed by 

th e  Departm ent o f  H e a l th ;  tho se  w a n t in g  new c a p i t a l  

schemes had t o  show how th e y  would meet th e  revenue 

consequences o f  th e se  schemes from  w i t h i n  t h e i r  own 

re s o u rc e s .  More im p o r ta n t l y ,  under th e  RAWP system  w h ich  

was b e in g  a p p l ie d  more r ig o r o u s ly ,  South East Thames 

re g io n  no lo n g e r  had th e  expected  le v e l  o f  g row th  fu n d s  

a v a i l a b le .  The d i s t r i c t s  p a r t i c i p a t i n g  in  th e  D aren th  

p r o je c t  were in  th e  London end o f  th e  re g io n ,  and many 

were a l re a d y  w e l l  o v e r  t h e i r  RAWP t a r g e t s .  For th e  re g io n  

t o  make fu n d s  a v a i la b le  t o  the se  d i s t r i c t s  would n o t  o n ly  

worsen t h e i r  RAWP p o s i t i o n ,  b u t  make i t  im p o s s ib le  f o r  th e  

re g io n  t o  u n d e rta k e  any g e o g ra p h ic  d i s t r i b u t i o n  o f  

re s o u rc e s ,  som eth ing  i t  was s t r o n g ly  com m itted  t o  

a c h ie v in g ;  two d i s t r i c t s  in  th e  s o u th e rn  p a r t  o f  th e  

re g io n  were o n ly  r e c e iv in g  70% o f  t h e i r  RAWP t a r g e t s .

The fu n d in g  p o l i c y  s e le c te d  overcame th e se  prob lem s and in  

a d d i t i o n  p ro v id e d  a s t ro n g  f i n a n c ia l  in c e n t iv e  t o  a l l  

d i s t r i c t s  in  th e  re g io n  t o  g e t  on w i th  d e v e lo p in g  s e r v ic e s  

f o r  peop le  w i th  m enta l h a n d ica p . A t  th e  end o f  1982, th e  

re g io n a l  t r e a s u r e r  produced p ro p o s a ls  w h ich  were based on 

some o f  th e  s u g g e s t io n s  made in  th e  gove rnm en t’ s green 

paper, Moving Resources f o r  Care (DHSS, 1981b). The 

fu n d in g  p o l i c y  i d e n t i f i e d  i n - p a t i e n t  e x p e n d i tu re  in  a l l  

m enta l hand icap  h o s p i t a l s  in  th e  re g io n  wh ich  se rved  more 

than  one d i s t r i c t .  , I t  c a lc u la te d  th e  number o f  r e s id e n ts
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th e s e  h o s p i t a l s  would have by 1992, based on p re v io u s  

t re n d s  f o r  dea ths  and d is c h a rg e s ;  t h i s  was done t o  c re a te  

a s m a l le r  h o s p i ta l  p o p u la t io n .  T h is  p o p u la t io n  and i n 

p a t i e n t  e x p e n d i tu re  were then  used t o  c a lc u la t e  a pe r 

r e s id e n t  c o s t  which became th e  dowry each r e s id e n t  b ro u g h t  

t o  a d i s t r i c t  upon d is c h a rg e .  The dowry re p re s e n te d  a 

revenue t r a n s f e r  t o  d i s t r i c t s ,  in  p e r p e t u i t y ,  re g a rd le s s  

o f  degree o f  hand icap  o f  th e  r e s id e n t .  D i s t r i c t s  c o u ld  

use th e  dowry t o  p ro v id e  a s e r v ic e  th e m se lves  o r  t o  buy a 

s e r v ic e  f o r  t h a t  r e s id e n t  from  a more a p p ro p r ia te  agency 

such as a lo c a l  a u t h o r i t y  o r  a v o lu n ta r y  o r g a n is a t io n .

W ork ing th e  fu n d in g  p o l i c y  in  t h i s  way produced s e v e ra l  

advan tages . F i r s t ,  i t  e l im in a te d  d e t a i le d  n e g o t ia t io n s  

between d i s t r i c t s  and re g io n .  I f  th e  p e r  c a p i t a  revenue 

was th e  same f o r  each r e s id e n t ,  th e re  was no need t o  

n e g o t ia te  abo u t th e  degree o f  h a n d ica p . The fu n d in g  

p o l i c y  c re a te d  c e r t a i n t y  f o r  d i s t r i c t s .  They c o u ld  

c a lc u la t e  f o r  them se lves  e x a c t ly  how much th e y  would 

re c e iv e ,  once th e y  agreed how many r e s id e n ts  th e y  would  

ta k e  o u t  o f  h o s p i t a l .  N ex t, by c h a n n e l l in g  fu n d s  to  

d i s t r i c t s ,  th e  fu n d in g  p o l i c y  made a v a i la b le  t o  d i s t r i c t s  

"new" money w i t h o u t  t a k in g  away from  r e g io n ’ s g row th  fu n d s  

o r  r e a l l o c a t i o n  from  o th e r  s e r v ic e s .  I t  met th e  

d i s t r i c t s ’ demands f o r  fu n d in g  w i th o u t  ’ c o s t i n g ’ th e  

re g io n  a n y th in g .  F o u r th ly ,  by rem oving menta l hand icap  

RAWP t a r g e t s  fro m  d i s t r i c t s ’ o v e r a l l  RAWP t a r g e t ,  i t  

a l lo w e d  th e  re g io n  t o  g iv e  fun d s  t o  th o se  d i s t r i c t s  

a lre a d y  o ve r  t h e i r  RAWP t a r g e t  w i th o u t  w o rsen ing  t h e i r
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p o s i t i o n .  L a s t l y ,  r e g io n a l  o f f i c e r s  were a b le  t o  show 

t h a t  th e  amount re c e iv e d  by a lm o s t e v e ry  d i s t r i c t  under 

th e  d o w r ie s  would s t i l l  le a ve  them below th e  RAWP le v e l  o f  

e x p e n d i tu re .  T h is  a l lo w e d  re g io n a l  o f f i c e r s  to  p re s s u re  

d i s t r i c t s  i n t o  r e a l l o c a t i n g  from  t h e i r  gen e ra l revenue 

a l l o c a t i o n  because i t  c o u ld  be shown t h a t  th e  d o w r ie s  were 

n o t  s u f f i c i e n t  in  th e m se lve s .

The fu n d in g  p o l i c y  a ls o  gave d i s t r i c t s  a c o n s id e ra b le  

degree o f  freedom  f o r  d e v e lo p in g  s e r v ic e s .  I t  was n o t  

t i e d  t o  any p a r t i c u l a r  s t y l e  o f  s e r v ic e  deve lopm ent, no r 

was i t  r e la te d  t o  th e  c o s t  o f  th e  new s e r v ic e .  D i s t r i c t s  

were f r e e  t o  make w ha teve r a rrangem en ts  th e y  saw f i t  

w i t h o u t  be ing  d r iv e n  by a r e g io n a l ly - d e te r m in e d  p o l i c y .

There were weakness t o  th e  fu n d in g  p o l i c y  as w e l l  as 

s t r e n g th s .  I t  was n o t  adequate t o  pay f o r  a l l  th e  s e r v ic e s  

needed by peop le  moving o u t  o f  D a re n th , l e t  a lo n e  what was 

needed t o  meet community needs. The dowry re p re s e n te d ,  in  

t h e o r y ,  a share  o f  a l l  s e r v ic e s  p ro v id e d  a t  th e  h o s p i t a l ,  

b u t  in  r e a l i t y  t h a t  was a poor s e le c t io n  o f  s e r v ic e s ,  w i th  

some pa ram ed ica l groups n o t  even re p re s e n te d  on th e  

D arenth  s t a f f ,  and was based as w e l l  on th e  economies o f  

s c a le  p o s s ib le  t o  a ch ie ve  in  a h o s p i t a l  b u t  n o t  in  a 

d is p e rs e d  community s e t t i n g .

As t im e  went on, i t  became in c r e a s in g ly  d i f f i c u l t  f o r  

d i s t r i c t s  t o  r e a l lo c a t e  fu n d s  to  menta l hand icap  s e r v ic e s ,  

a l th o u g h  most managed to  g iv e  so m eth ing . As cash l i m i t s
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became t i g h t e r ,  r a t i o n a l i s a t i o n  o f  a cu te  s e r v ic e s  was 

used t o  keep w i t h in  cash l i m i t s ;  i t  d id  n o t  g e n e ra te  

revenue f o r  r e a l l o c a t i o n .  S eve ra l d i s t r i c t s  de layed  

open ing  f a c i l i t i e s  w h i le  th e y  t r i e d  t o  g e t  a d d i t i o n a l  

fu n d s  fro m  re g io n ,  w i th  v a ry in g  degrees o f  su cce ss . In  

one d i s t r i c t ,  a p r e - e le c t io n  bonus h e lped  t o  b a i l  o u t  th e  

m enta l hand icap  programme which had been b ro u g h t  t o  a 

s t a n d s t i l l  because th e  d i s t r i c t  c o u ld  n o t  a f f o r d  th e  

c o s ts .  In  a l l  d i s t r i c t s ,  s e r v ic e s  tended  t o  be more 

e xp e n s ive  th a n  a n t i c ip a t e d .

Region was a b le  to  p ro v id e  dow r ie s  up t o  th re e  months in  

advance o f  r e s id e n ts  be ing  d is c h a rg e d ,  t o  a l lo w  s t a f f  t o  

be employed in  advance. But i t  d id  n o t  p ro v id e  doub le  

ru n n in g  c o s ts ;  g iv in g  th e  do w r ie s  in  advance s im p ly  meant 

advanc ing  th e  payment -  i t  was n o t  e x t r a  money. T h a t in  

t u r n  r e f l e c t e d  a n o th e r  p rob lem  th e  re g io n  face d  -  g e t t i n g  

money o u t  o f  h o s p i t a l s .

The fu n d in g  p o l i c y  a p p l ie d  t o  a l l  m u l t i - d i s t r i c t  m enta l 

hand icap  h o s p i t a ls  in  th e  re g io n .  O b v io u s ly  d i f f e r e n t  

h o s p i t a ls  had d i f f e r e n t  ru n n in g  c o s ts ,  so t h a t  th e  amount 

w ith d ra w n  had to  r e l a t e  to  t h a t  h o s p i t a l ’ s average i n 

p a t i e n t  e x p e n d i tu re .  (O th e rw is e ,  some h o s p i t a l s  would lo s e  

a l l  fu n d in g  b e fo re  a l l  r e s id e n ts  were d is c h a rg e d ,  and 

o th e rs  would have l o s t  a l l  r e s id e n ts  w h i l s t  s t i l l  h a v in g  

f u n d s . )  In  1981/2 average i n - p a t i e n t  c o s ts  v a r ie d  from  

£4,834 t o  £13 .500 .
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In  a d d i t i o n ,  th e  f i x e d  c o s ts  o f  h o s p i t a l s  c o n t in u e d  a f t e r  

r e s id e n ts  were d is c h a rg e d :  p la n t ,  h e a t in g ,  many key

s t a f f .  These would o n ly  be l o s t  when who le  wards, o r  ward 

b lo c k s  c o u ld  be c lo s e d .  T h e re fo re ,  re g io n  and h o s p i t a l s  

had t o  n e g o t ia te  each yea r as t o  what p r o p o r t io n  o f  th e  

budge t c o u ld  be re tu rn e d  as a s a v in g s  t o  th e  re g io n .  

N a t u r a l l y ,  each h o s p i t a l  had good reasons f o r  keep ing  as 

much o f  i t s  budget as p o s s ib le .  The fu n d in g  p o l i c y  

t h e r e f o r e  went i n t o  "d e b t"  from  abou t i t s  f o u r t h  ye a r  

onwards, b o rro w in g  from  o th e r  funds  a t  re g io n  to  co ve r  th e  

payments in  advance t o  d i s t r i c t s .

Nor d id  th e  fu n d in g  p o l i c y  make any a l lo w a n c e s  f o r  p u t t i n g  

e x t ra fu n d s  i n t o  th e  h o s p i t a ls  d u r in g  th e  rundown p e r io d .  

In  th e  case o f  Darenth  t h i s  le d  t o  a d e c l in e  in  some 

a sp e c ts  o f  th e  p h y s ic a l  e n v ironom en t and i t s  i n a b i l i t y  t o  

r e c r u i t  s t a f f .

L e a d e rs h ip : I t  i s  s t i l l  somewhat unusual in  th e  NHS to

f i n d  an o f f i c e r  w i l l i n g  t o  s te p  o u t  o f  "s ta n d a rd  o p e ra t in g  

p ro c e d u re s "  and o p e n ly  ta k e  on a le a d e rs h ip  r o le  on a 

c o n t r o v e r s ia l  is s u e .  W ith o u t  th e  re g io n a l  n u rs in g  o f f i c e r  

(now d i r e c t o r  o f  pe rsonne l and manpower p la n n in g )  who d id  

t h i s ,  th e  Darenth  p r o je c t  would n o t  have succeeded.

I t  was th e  re g io n a l  n u rs in g  o f f i c e r  who gave e v id e n ce  to  

th e  p u b l i c  e n q u iry  on th e  s a le  o f  D arenth  to  B lue  C i r c l e  

and who two months l a t e r  c h a ire d  th e  D arenth  Park S te e r in g  

Group. I t  was a ls o  th e  re g io n a l  n u rs in g  o f f i c e r  who
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secu red  th e  back ing  o f  th e  RHA Chairman and o f  RHA 

members, making th e  c lo s u re  o f  D a ren th  a r e g io n a l  

p r i o r i t y .  Over th e  te n  yea rs  o f  th e  p r o j e c t ,  she gave th e  

p r o j e c t  a sense o f  c o n t i n u i t y  b e ly in g  th e  many changes 

w h ich  to o k  p la c e  in  th e  NHS d u r in g  t h i s  t im e .  I t  was th e  

RNO who to o k  i t  upon h e r s e l f  t o  see t h a t  a l l  o b s ta c le s  

were overcome -  n e g o t ia t in g  w i th  c o l le a g u e s  a t  re g io n  to  

bend r u le s  t o  g e t  what was needed to  see D arenth  c lo s e d .  

B e fo re  g e n e ra l management came in ,  th e  RNO a c te d  l i k e  a 

manager.

T h is  in  i t s e l f  was n o t  enough. The RNO g a th e re d  around 

h e r s e l f  a ta s k  f o r c e  o f  o th e r  re g io n a l  o f f i c e r s  

im m e d ia te ly  connected w i t h  th e  D arenth  p r o j e c t .  Begun t o  

speed up th e  new hous ing  programme, th e  ta s k  fo r c e  

g r a d u a l ly  expanded i t s  r e m i t  t o  in c lu d e  a l l  is su e s  r e la te d  

t o  D aren th  and t o  m ental hand icap  s e r v ic e s  in  g e n e ra l .  I t  

was p r im a r i l y  p ro b le m -o r ie n te d  and t r i e d  t o  ensure  t h a t  

a l l  members l i k e l y  t o  be in  c o n ta c t  w i t h  d i s t r i c t s  spoke 

w i t h  th e  same message.

The ta s k  f o r c e  he lped t o  overcome th e  sense o f  i s o l a t i o n  

f e l t  by th e  sm a ll number o f  re g io n a l  o f f i c e r s  a s s o c ia te d  

w i th  th e  D arenth  p r o je c t  a t  th e  s t a r t .  Through th e  ta s k  

f o r c e  and th e  s u p p o r t  members gave each o th e r ,  r e g io n a l  

o f f i c e r s  were a b le  t o  be much more a c t i v e  in  keep ing  

d i s t r i c t s  moving tow ards  c lo s u r e .
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C o n c lu s io n

The m a te r ia l  p re se n te d  in  t h i s  c h a p te r  i l l u s t r a t e s  many o f  

th e  co n ce p ts  deve loped in  c h a p te r  3 in  r e l a t i o n  to  

ra t io n a l- c o m p re h e n s iv e  p la n n in g  and a l t e r a t i v e s  t o  such a 

m odel. A ra t io n a l- c o m p re h e n s iv e  model o f  p la n n in g  re q u i re d  

agreem ent on o b je c t i v e s  w h ich  c o u ld  th e n  a l lo w  p la n n in g  t o  

t r e a t  succeed ing  is su e s  on a te c h n ic a l  b a s is  (w ha t i s  th e  

b e s t  way o f  a c h ie v in g  som eth ing ) and re q u ire d  a h ig h  

degree o f  c o o r d in a t io n  o f  a l l  f a c t o r s  w h ich  c o u ld  a f f e c t  

th e  ach ievem ent o f  th e  s ta te d  o b je c t i v e .  T h is  c h a p te r  has 

shown th e  e x te n t  t o  w h ich  p la n n in g  in  th e  D arenth  p r o j e c t  

had an in te n s e ly  p o l i t i c a l  n a tu re ,  w h ich  re q u i re d  some 

r e c o g n i t io n  o f  lo c a l  i n t e r e s t s  in  o rd e r  to  a ch ie ve  

agreement on o b je c t i v e s .  When t h i s  was u n d e rs to o d , 

d i s t r i c t s ,  re g io n  and lo c a l  a u t h o r i t i e s  c o u ld  e n te r  i n t o  

more f r u i t f u l  b a rg a in in g  r e l a t i o n s h ip s ,  as L indb lom  

a rgued , each se e k in g  t o  s a t i s f y  t h e i r  own c o n d i t io n s  on a 

p iecem eal b a s is ,  a l lo w in g  p ro g re s s  t o  be made 

i n c re m e n ta l1y .

We began by re v ie w in g  th e  v a r io u s  ways in  w h ich  D aren th  

Park h o s p i t a l  shared th e  c h a r a c t e r i s t i c s  o f  t r a d i t i o n a l  

lo n g -s ta y  h o s p i t a l s .  R eg iona l o f f i c e r s  were aware o f  th e  

d i f f i c u l t i e s  e x p e r ie n ce d  in  managing th e  h o s p i t a l  and had 

a lo n g  re c o rd  o f  t r y i n g  t o  b r in g  abou t im provem ents . The 

f a c t o r s  w h ich  made th e  h o s p i ta l  d i f f i c u l t  t o  manage in  

te rm s o f  p r o v id in g  good q u a l i t y  ca re  f o r  i t s  r e s id e n ts  

were th e  same f a c t o r s  wh ich  made i t  so d i f f i c u l t  t o  

im prove to  h o s p i t a l :  poor s t a f f  r e c ru i tm e n t  and
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r e t e n t io n ;  weak s u p p o r t  f o r  change fro m  i t s  management 

team and from  th e  d i s t r i c t ;  i n t e l l e c t u a l  i s o l a t i o n  from  

chang ing  ide a s  abou t s e r v ic e  p r o v i s io n .

A long  came th e  o p p o r tu n i t y  t o  s e l l  th e  h o s p i t a l ’ s la n d  and 

a c q u ire  c a p i t a l  t o  p ro v id e  rep lace m e n t f a c i l i t i e s  in  each 

o f  th e  d i s t r i c t s  u s in g  D a re n th . A S te e r in g  Group was s e t  

up and re g io n a l  o f f i c e r s  began p la n n in g  th e  c lo s u r e  w i th  

a rea  h e a l th  a u t h o r i t i e s .

We th e n  showed how th e  ra t io n a l- c o m p re h e n s iv e  model o f  

p la n n in g  f a i l e d  t o  a ch ie ve  i t s  pu rpose . I t  f a i l e d  because 

i t  d id  n o t  engage th e  commitment o f  a l l  d i s t r i c t s ,  d id  n o t  

re c o g n is e  th e  d i v e r s i t y  o f  lo c a l  i n t e r e s t s  needed t o  be 

take n  i n t o  a cc o u n t,  and p ro v id e d  no in c e n t iv e s  f o r  

d i s t r i c t s  t o  p a r t i c i p a t e .  I t  f a i l e d  t o  g e n e ra te  a common 

p h i lo s o p h y  o f  ca re  and a common s e t  o f  o b je c t i v e s  f o r  th e  

p r o j e c t .  I t  f a i l e d  t o  ta k e  i n t o  acco u n t th e  c a p a c i t y  o f  

lo c a l  a c to r s  t o  a c t u a l l y  b lo c k  deve lopm ents  th e y  d id  n o t  

1 ik e .

A f t e r  f o u r  yea rs  o f  w o rk in g  w i th  th e  p la n n in g  system , 

r e g io n a l  o f f i c e r s  accep ted  th e y  were f a i l i n g  t o  a c h ie ve  

t h e i r  o b je c t i v e s .  A s e r ie s  o f  d is c r e te  a c t io n s  were ta ke n  

w h ich  to g e th e r  re p re se n te d  a d i f f e r e n t  approach to  

p la n n in g ,  one which had s t ro n g  a f f i n i t i e s  t o  a d i s j o i n t e d  , 

i n c r e m e n t a l i s t  approach and to  - id e a s  abou t how , 

o r g a n is a t io n s  work to g e th e r .
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F i r s t ,  th e  new approach was c h a ra c te r is e d  by i t s  concern  

w i th  s o lv in g  p rob lem s. As iss u e s  a ro s e ,  s o lu t io n s  were 

fo u n d , b u t  th e  s t im u lu s  was th e  i d e n t i f i c a t i o n  o f  a 

p rob lem , som eth ing  b lo c k in g  p ro g re s s .  No a t te m p t  was made 

to  l i n k  th e se  s o lu t io n s  to g e th e r  i n t o  an o v e r a l l  system  o f  

s e r v ic e  p r o v is io n  -  th e y  remained d is c r e t e  is s u e s  t o  be 

hand led  in  w ha teve r way was p o s s ib le  g iv e n  th e  c u r r e n t  

c o n s t r a in t s  on th e  p r o je c t .

A second c h a r a c t e r i s t i c  was th e  i n t e r a c t i o n  o f  v a lu e s  and 

s o lu t io n s  t o  p rob lem s. The new p h i lo s o p h y  o f

n o r m a l is a t io n ,  w i th  i t s  emphasis on p e rs o n a l is e d  and 

in d iv id u a ls e d  s e r v ic e s ,  community p resence , in t e g r a t i o n  o f  

hand icapped and non -hand icapped , in f lu e n c e d  th e  range o f  

s o lu t io n s  o f f e r e d  f o r  p ro b le m -s o lv in g .  N o rm a l is a t io n  

pushed to w ards  work w i th  hous ing  a s s o c ia t io n s .  F in a n c ia l  

b e n e f i t s  pushed tow ards  a w id e r  c o n s id e r a t io n  o f  p r o v is io n  

w i t h i n  th e  community. Housing a s s o c ia t io n s  le d  t o  g r e a te r  

emphasis on th e  r i g h t s  o f  r e s id e n ts  as ;te n a n ts .  The range 

o f  p o s s i b i l i t i e s  was expanded because o f  th e  i n t e r a c t i o n  

o f  id e o lo g y  and p r o v i s io n .

A t h i r d  fe a tu r e  was th e  way in  which lo c a l  i n t e r e s t s  were 

re c o g n ise d  and b ro u g h t i n t o  th e  b a rg a in in g  p rocess  o f  what 

to  do and how to  do i t .  T h is  i s  in  s t ro n g  c o n t r a s t  w i th  

th e  p re v io u s  approach when any q u e s t io n in g  o f  th e  p la n n in g  

model was looked a t  as t re a s o n .  For each is su e  ra is e d  -  

th e  number o f  r e s id e n ts  f o r  each d i s t r i c t ,  s p e c ia l  needs 

p o l i c y ,  ty p e  o f  hous ing  p r o v i s io n ,  f i n a n c i a l  a l l o c a t i o n s  -
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th e re  was a lo c a l  p e rs p e c t iv e ;  by le a r n in g  t o  work w i th  

th e s e  and sha re  r e s p o n s i b i l i t y  f o r  d e c is io n -m a k in g  w i th  

d i s t r i c t s ,  re g io n a l  o f f i c e r s  were a b le  t o  i d e n t i f y  

s o lu t i o n s .

In  o th e r  ways as w e l l ,  a c t io n s  ta ke n  by th e  re g io n  began 

t o  a p p ro x im a te  te c h n iq u e s  o r  p rocesses  by wh ich  d i f f e r e n t  

o r g a n is a t io n s  le a rn  t o  c o l la b o r a t e :

- t h e  ap p o in tm e n t o f  a m enta l hand icap  c o o r d in a to r  

i n s t a l l e d  a " r e t i c u l i s t "  (F r ie n d  e t  a l , 1974) i n t o  th e

D arenth  p r o j e c t ,  t o  c ro s s  b o u n d a r ie s  between d i s t r i c t s  and 

re g io n  (and w i t h in  r e g io n )  t o  g e t  a c t io n  when th e re  were 

no e s ta b l is h e d  p a th s ;

- t h e  deve lopm ent o f  a shared v i s i o n  o f  a s e r v ic e  

model ( B r a z i l  e t  a l ,  1988) by e ve n ts  such as th e  hous ing  

se m in a r ,  th e  t r a i n i n g  cou rse  on s t a f f e d  group homes, and 

th e  a tta c h m e n t o f  new s t a f f  t o  th e  re g io n  who had 

e x p e r ie n c e  and com m ittm ent t o  p r i n c ip l e s  o f  n o r m a l is a t io n ,  

wh ich  g r a d u a l ly  ga ined  th e  c o n f id e n c e  o f  o th e r  re g io n a l  

o f f i c e r s ;

- f i n a n c i a l  in c e n t iv e s ,  w h ich  encouraged d i s t r i c t s  t o  

work w i t h  o th e r  o r g a n is a t io n s  and t o  c o n s id e r  a w id e r  

range o f  accommodation than  NHS p r o v is io n .

In  th e se  ways, and th ro u g h  o th e rs  d e ta i l e d  in  th e  c h a p te r ,  

th e  r a t i o n a l  com prehensive  model o f  p la n n in g  w h ich  

e n t a i le d  a fo rm a l s t r u c t u r e  t o  p la n n in g  gave way t o  a more 

f l e x i b l e  model o f  p la n n in g ,  wh ich  emphasised th e  p o l i t i c a l
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n a tu re  o f  th e  p ro ce s s . In  th e  end, i t  was th ro u g h  

p o l i t i c a l  a c t i v i t y  o f  n e g o t ia t io n  t h a t  r e g io n a l  o f f i c e r s  

were a b le  t o  see th e  h o s p i t a l  c lo s e d .



C hap te r 7

G e t t in g  s e r v ic e s  ready f o r  peop le  

In  th e  p re v io u s  c h a p te r ,  th e  v a r io u s  approaches t o  

p la n n in g  adopted by th e  re g io n  were d is c u s s e d .  I t  was 

shown how re g io n a l  o f f i c e r s  m o d i f ie d  t h e i r  i n i t i a l  s ta n ce  

when th e y  found  t h a t  i t  was n o t  ca p a b le  o f  a c h ie v in g  th e  

goa l o f  p r o v id in g  s u f f i c i e n t  f a c i l i t i e s  in  th e  community 

t o  a l lo w  th e  h o s p i t a l  t o  c lo s e .  They g r a d u a l ly  le a rn e d  to  

e s t a b l i s h  d i f f e r e n t  ty p e s  o f  r e la t i o n s h ip s  w i th  d i s t r i c t  

o f f i c e r s  w h ich  ga ined  th e  commitment o f  d i s t r i c t s  t o  h e lp  

c lo s e  th e  h o s p i t a l .  In  t h i s  c h a p te r ,  we s h a l l  now see 

t h a t  d i s t r i c t s  to o  had som eth ing  t o  le a rn  abou t p la n n in g  

w h i l s t  r e p r o v id in g  D a re n th 's  s e rv ic e s  l o c a l l y .

S e rv ic e  p la n n in g  u p  t o  1982

We have a l re a d y  shown t h a t  th e  o r i g i n a l  i n t e n t i o n s  f o r  th e  

D aren th  p r o j e c t  were f o r  new s e r v ic e s  t o  be deve loped  

th ro u g h  j o i n t  p la n n in g  and w o rk in g  w i th  lo c a l  a u t h o r i t i e s  

and t h a t  d i s t r i c t s  would p la n  on th e  model recommended by 

th e  S te e r in g  Group gu idance  o f  a 7 2 -p la c e  r e s id e n t i a l  

c e n t re  and 2 4 -p la c e  h o s te ls .  U l t im a t e ly ,  n e i t h e r  o f  th e se  

i n t e n t i o n s  were r e a l i s e d .  The f i r s t  f a i l e d  when lo c a l  

a u t h o r i t i e s ’ demand f o r  f u l l  c a p i t a l  and revenue fu n d in g  

was n o t  met by re g io n a l  o f f i c e r s ,  th e  second when th e  1982 

r e s t r u c t u r i n g  b ro u g h t  i n t o  th e  d i s t r i c t s  s t a f f  who were 

in f lu e n c e d  by ideas  abou t n o rm a l is a t io n  and who t h e r e fo r e  

r e je c te d  se g re g a te d  s i t e s  f o r  la rg e  numbers o f  r e s id e n ts .

In  c h a p te r  6, th e  v a r io u s  iss u e s  w h ich  h in d e re d  lo c a l

163



com p liance  w i th  re g io n a l  p la n n in g  approaches were 

d is c u s s e d :  d iv e r g e n t  lo c a l  i n t e r e s t s ;  d iv e r g e n t  models o f

c a re ;  lo c a l  s a n c t io n s  a g a in s t  p la n s ;  la c k  o f  p e rso n a l 

commitment a t  th e  lo c a l  le v e l  t o  th e  p r o j e c t .  The r e s u l t  

o f  th e s e  f a c t o r s  meant t h a t  by th e  t im e  th e  1982 

r e s t r u c t u r i n g  removed th e  main p la n n in g  t i e r  a t  a rea  le v e l  

and b ro u g h t  in  new d i s t r i c t  members t o  th e  S te e r in g  Group, 

th e  re g io n a l  c a p i t a l  programme c o n ta in e d  le s s  th a n  400 

p la c e s  f o r  r e p r o v is io n  schemes; a t  le a s t  a f u r t h e r  th re e  

hundred p la c e s  were re q u ire d  t o  e n ab le  th e  h o s p i t a l  t o  

c lo s e .  I t  was hard t o  f e e l  o p t i m i s t i c  t h a t  th e se  c o u ld  be 

fo u n d , g iv e n  t h a t  NHS-owned s i t e s  had a lre a d y  been used 

and th e re  was c o n s id e ra b le  d i f f i c u l t y  in  f i n d in g  o th e r  

s i t e s  la rg e  enough f o r  p u r p o s e - b u i l t  u n i t s ,  e s p e c ia l l y  in  

th e  in n e r  c i t y  d i s t r i c t s .

New p la n s

W ith in  two yea rs  o f  r e s t r u c t u r i n g , a l l  t h i s  had changed. 

C hap te r 6 r e la te d  how re g io n a l  o f f i c e r s  ta c k le d  th e  

v a r io u s  prob lem s w hich  were p re v e n t in g  f u r t h e r  p ro g re s s :  

a f l e x i b l e  fu n d in g  p o l i c y  t i e d  t o  d is c h a rg e ;  a lo c a l  

commitment t o  h e lp  c lo s e  th e  h o s p i t a l  t o  a v o id  u n d e s ira b le  

c a p i t a l  e x p e n d i tu re ;  an agreement on th e  number o f  

r e s id e n ts  each d i s t r i c t  would be re s p o n s ib le  f o r .  The 

r e s o lu t io n  o f  these  is s u e s  made i t  p o s s ib le  f o r  d i s t r i c t s  

t o  de ve lo p  p la n s  f o r  new s e r v ic e s  w h ich  were a c c e p ta b le  

l o c a l l y .

D a r t f o r d  & Gravesham: A p r o je c t  team had been s e t  up in
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1977 t o  beg in  p la n n in g  a rep lace m e n t u n i t  f o r  th e  

d i s t r i c t ’ s r e s id e n ts  in  D a ren th ; th e  d e s ig n  o f  t h i s  p re 

da ted  even th e  S te e r in g  G roup ’ s g u id e l in e s .  The p lanned 

u n i t  was t o  accommodate 96 r e s id e n ts  in  f o u r  b u i ld in g s .  

Each b u i ld in g  was d iv id e d  i n t e r n a l l y  i n t o  two s e p a ra te  

w in g s , each h a v in g  bedrooms, bathroom s, s i t t i n g  and d in in g
i

rooms; a sm a ll k i t c h e n  was shared by th e  two w in g s . The 

s i t e  chosen c o u ld  s c a r c e ly  be s a id  t o  be in  th e  com munity; 

i t  was between two o th e r  h o s p i t a l  s i t e s ,  a hous ing  e s ta te  

in  back and a ru b b is h  dump in  f r o n t .  There was no lo c a l  

bus s e r v ic e  nearby and o n ly  one shop w i t h i n  w a lk in g  

d is ta n c e .  I t s  main advantages were t h a t  i t  was la r g e  and 

was owned by th e  NHS. On s i t e  as w e l l  would be a 120- 

p la c e  day c e n t r e ,  s t a f f  accommodation and a schoo l o f  

n u rs in g .  A l l  t h i s  i s  a good example o f  how s e r v ic e  

p r o v is io n  was d r iv e n  by s i t e  a v a i l a b i l i t y .

In  a d d i t i o n  t o  A rch e ry  House, a 2 4 -p la c e  h o s te l  was a ls o  

p la n n e d ; however, no s i t e  c o u ld  be fo u n d ,  and so th e  

p la n s  were m o d i f ie d  in  1984 t o  p ro v id e  th o se  p la c e s  in  

community h o u s in g .

The new r e s id e n t i a l  c e n t re ,  A rc h e ry  House, was handed o ve r  

in  1985, and new prob lem s were im m e d ia te ly  i d e n t i f i e d .  

The most s i g n i f i c a n t  one was t h a t  i t  p roved  im p o s s ib le  t o  

f i t  in  th e  necessa ry  amount o f  f u r n i t u r e  i n t o  th e  f o u r -  

p la c e  bedrooms and be a b le  t o  manoeuvre a r e s id e n t  in  a 

w h e e lc h a ir  in  th e  room as w e l l ;  t h e re  s im p ly  wasn’ t  

enough space. The o b v io u s  s o lu t i o n  was t o  reduce numbers,
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b u t  t h a t  meant p la c e s  would have t o  be found  e lse w h e re  a t  

no c a p i t a l  c o s t .  A t th e  same t im e ,  a second prob lem  o ve r  

numbers a ro se ; th e  c lo s u re  o f  a supposed ly  s h o r t - s t a y  

m enta l hand icap  u n i t  in  th e  d i s t r i c t ,  w h ich  had 

accum u la ted  s e v e ra l  lo n g -s ta y  r e s id e n ts .

The way o u t  o f  t h i s  dilemma was found  by th e  lo c a l  

a u t h o r i t y ,  who n e g o t ia te d  th e  a p p o in tm e n t o f  a s o c ia l  

w o rke r  t o  work w i th  th e  h e a l th  a u t h o r i t y  t o  i d e n t i f y  a 

minimum o f  16 p la c e s  in  p r i v a t e  and v o lu n ta r y  

accommodation. In  f a c t ,  she was a b le  t o  f i n d  p la c e s  f o r  

more th a n  30 r e s id e n ts ,  and in  th e  p ro c e s s , h e lped  to  

change id e a s  abou t r e s id e n ts  and s e r v ic e s  w i t h i n  th e  

d i s t r i c t .  Of th e s e  p la c e s ,  12 were in  p r i v a t e  r e g is te r e d  

homes, 8 in  f a m i l y  p la cem en ts , 7 in  m a is o n e t te s  re n te d  by 

th e  s o c ia l  w o rke r  from  th e  c o u n c i l ,  2 in  p r i v a t e l y  re n te d  

accommodation and 2 in  an u n re g is te re d  p r i v a t e  home. Most 

o f  th e  r e s id e n ts  in  t h i s  scheme came fro m  A rc h e ry  House, 

and moving on re p re s e n te d  a f u r t h e r  s te p  to w a rd s  

independence and c o n ta c t  w i th  th e  community f o r  them. The 

s o c ia l  w o rke r  had q u i t e  a s t r u g g le  a t  f i r s t  t o  c o n v in ce  

th e  n u rs in g  s t a f f  t h a t  c l i e n t s  would be w e l l  looked  a f t e r  

o u ts id e  th e  h e a l th  s e r v ic e  and t h a t  th e y  had th e  p o t e n t i a l  

f o r  g ro w th .  One consequence o f  t h i s  programme was t h a t  

th e  s t a f f  a t  A rc h e ry  House became in te r e s t e d  in  

d e v e lo p in g  a programme o f  a c t i v e  p re p a r a t io n  f o r  more 

independen t l i v i n g .  For t h i s  d i s t r i c t ,  th e n ,  n e c e s s i ty  

pushed i t  i n t o  more im a g in a t iv e  fo rm s  o f  s e r v ic e  

p r o v is io n .
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B ro m ley :  I n i t i a l  p la n s  f o r  Bromley in c lu d e d  a 72 p la c e  

r e s id e n t i a l  c e n t re  w i th  a day c e n t re  and s t a f f  

accommodation, and th re e  2 4 -p la c e  h o s te ls .  In  1983, p la n s  

f o r  th e  t h i r d  h o s te l  were dropped in  fa v o u r  o f  u s in g  th e  

f i r s t  h o s te l  more in t e n s i v e l y  and making b e t t e r  use o f  an 

e x i s t i n g  women’ s h o s te l .  In  th e  f o l l o w in g  y e a r ,  p la n s  f o r  

th e  second h o s te l  were a ls o  dropped in  fa v o u r  o f  g roup 

homes, a f t e r  s t a f f  a t te n d e d  th e  re g io n a l  t r a i n i n g  c o o r 

d i n a t o r ’ s cou rse  on s t a f f e d  group homes.

The s e n io r  m enta l hand icap  s t a f f  c l e a r l y  d id  n o t  f e e l  

c o n f id e n t  abou t bas in g  a l l  r e s id e n t i a l  s e r v ic e s  on th e  use 

o f  sm a ll homes. Y e t th e y  were w e l l  aware o f  th e  changes 

ta k in g  p la c e  in  p r o fe s s io n a l  and s e r v ic e  v a lu e s .  They 

wanted t o  ensu re  t h a t  th e  s e r v ic e s  th e y  p ro v id e d  d id  n o t  

p re v e n t  o r  l i m i t  th e  deve lopm ent o f  i n d i v i d u a l s  b u t  were 

n o t  co n v in ce d  t h a t  a l l  peop le  w i th  a m enta l hand icap  c o u ld  

l i v e  s u c c e s s f u l l y  in  th e  community and be a cce p te d . They 

t h e r e fo r e  d e c ided  to. m o d ify  t h e i r  p la n s  f o r  bo th  th e  k in d  

o f  ca re  and th e  k in d  o f  s t a f f  employed a t  th e  r e s id e n t i a l  

c e n t re .  C e n t ra l is e d  s e r v ic e s ,  such as la u n d ry ,  c a t e r in g  

and c le a n in g  were dropped and would be p ro v id e d  th ro u g h  

th e  ca re  s t a f f  o f  each house, who would now be re s p o n s ib le  

f o r  a l l  home-making as w e l l  as ca re  f u n c t io n s  w i t h i n  th e  

r e s id e n t i a l  u n i t s .  R e s id e n ts  would be encouraged to  

p a r t i c i p a t e  in  ru n n in g  th e  home as much as p o s s ib le .  

S im i la r  changes were made th e  p la n s  f o r  th e  day c e n t re  t o  

a l lo w  th e  u se rs  t o  have a more a c t i v e  r o le  in  ru n n in g  th e
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c e n t re .

Bexley:  By 1982, Bexley had a 2 4 -p lace  hoste l in  the

c a p i t a l  programme, lo c a te d  o p p o s i te  th e  d i s t r i c t ’ s 

h e a d q u a r te rs .  I t  was w i l l i n g  t o  have a r e s id e n t i a l  

c e n t re ,  b u t  c o u ld  n o t  f i n d  a s i t e  la rg e  enough f o r  one. 

When i t  was dec ided  t o  c lo s e  G o ld ie  Le igh  h o s p i t a l  in  

1983, th e  d i s t r i c t  agreed to  use t h a t  h o s p i t a l  on a 

te m p o ra ry  b a s is  t o  accommodate i t s  D aren th  r e s id e n ts .

By 1985, th e  d i s t r i c t ’ s p la n s  were based s o le l y  on th e  use 

o f  community hous ing  s to c k .  T h is  change was b ro u g h t  abou t 

by s e v e ra l  f a c t o r s .  F i r s t ,  th e  1982 r e s t r u c t u r i n g  b ro u g h t  

in t o  th e  d i s t r i c t  s t a f f  who had worked in  o th e r  d i s t r i c t s  

w h ich  were p la n n in g  s e rv ic e s  around th e  p r i n c i p l e s  o f  

n o r m a l is a t io n .  These o f f i c e r s  began t o  su g g e s t a g r e a te r  

use o f  t r a d i t i o n a l  h o u s in g , su p p o rte d  by B ex ley  Mencap and 

th e  CHC. N ex t, a team o f  o f f i c e r s  f ro m  h e a l th  and s o c ia l  

s e r v ic e s  a t te n d e d  th e  re g io n a l  t r a i n i n g  cou rse  on s t a f f e d  

group homes; t h i s  p ro v id e d  them w i th  s u p p o r t  f o r  change 

and w i th  p r a c t i c a l  a d v ic e  on a c h ie v in g  i t .

A t h i r d  f a c t o r  was th e  s u p p o r t  g iv e n  t o  th e  d i s t r i c t  f o r  

a c q u i r in g  p r o p e r t ie s  by th e  lo c a l  a u t h o r i t y .  B ex le y  was 

one o f  th e  d i s t r i c t s  p a r t i c i p a t i n g  in  th e  programme 

sponsored by th e  DHSS t o  g e t  u n d e r-16s  o u t  o f  h o s p i t a l ,  in  

t h i s  case G o ld ie  L e ig h .  A s u i t a b le  home in  th e  community 

was found  f o r  6 c h i ld r e n ,  b u t  th e re  was s u s ta in e d  

o p p o s i t io n  from  n e ig h b o u rs ,  su p p o rte d  by ward c o u n c i l l o r s .
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E v e n tu a l ly  p la n n in g  p e rm is s io n  was re fu s e d  on s p u r io u s  

ground o f  la c k  o f  p a rk in g  f a c i l i t i e s .  The DHA was ready 

t o  appeal t o  th e  S e c re ta ry  o f  S ta te ,  and th e  lo c a l  

c o u n c i l ,  w is h in g  t o  a v o id  th e  em barrassm ent o f  h a v in g  t o  

de fend i t s  r e fu s a l  o f  p la n n in g  p e rm is s io n  f o r  a home f o r  

c h i l d r e n ,  agreed t o  make a v a i la b le  a n o th e r  s i t e  and t o  

h e lp  th e  d i s t r i c t  g e t  p la n n in g  p e rm is s io n  f o r  a l l  th e  

p r o p e r t ie s  i t  needed.

The o v e r a l l  p o s i t i o n  o f  th e  d i s t r i c t  was eased when i t  was 

agreed t h a t  th e  d i s t r i c t  need ta k e  o n ly  i t s  ca tchm en t 

r e s id e n ts  f ro m  D are n th . T h is  r e d u c t io n  in  numbers by 

abo u t 40 made i t  f e a s ib le  t o  p ro v id e  a l l  accommodation in  

o r d in a r y  ho u s in g  and t o  g iv e  up any i n t e n t i o n  o f  u s in g  th e  

G o ld ie  Le ig h  s i t e .  By l a t e  1985, th e  d i s t r i c t  was 

n e g o t ia t in g  w i t h  hous ing  a s s o c ia t io n s  t o  ta k e  o v e r  th e  

management o f  th e  homes and was a c t i v e l y  c o n s id e r in g  

e s t a b l i s h in g  a hous ing  c o n s o r t iu m  (d is c u s s e d  l a t e r  in  t h i s  

c h a p t e r ) .

G reenw ich :  In  1981, Greenwich opened a 3 0 -p la c e  h o s te l  f o r  

D aren th  r e s id e n ts  from  Greenwich and B e x le y ,  p r e v io u s ly  

used as a conva lescence  home f o r  e l d e r l y  p e o p le .  The 

d i s t r i c t  had in  th e  re g io n a l  p la n s  a 3 2 -p la c e  h o s t e l ,  

a rra n g e d  in  f o u r  s e l f - c o n ta in e d  f l a t s ,  and had agreed t o  a 

4 8 -p la c e  r e s id e n t i a l  c e n t re  on th e  s i t e  o f  th e  Royal 

H e rb e r t ,  f o r m e r ly  a m i l i t a r y  h o s p i t a l .  T h is  deve lopm ent 

had s t a r t e d  as a 7 2 -p la c e  c e n t re ,  b u t  p re s s u re  fro m  th e  

lo c a l  a u t h o r i t y  succeeded in  re d u c in g  th e  number o f
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p la c e s .  T h is  compromise on th e  number o f  p la c e s  was n o t  

reached e a s i l y  and th e  n e g o t ia t io n s  around th e  re d u c t io n  

emphasized th e  d i f f e r e n t  p h i lo s p h ie s  o f  ca re  h e ld  by th e  

lo c a l  a u t h o r i t y  fa v o u r in g  p r i n c ip l e s  o f  n o r m a l is a t io n  and 

th e  h e a l th  a u t h o r i t y  h o ld in g  a n u rs in g  model o f  c a re .

P la n n in g  f o r  th e  Royal H e rb e r t  was s topped  by th e  d i s t r i c t  

in  1985, when i t  became d i s s a t i s f i e d  w i t h  th e  amount o f  

space w i t h i n  th e  homes. The s i t u a t i o n  was one f a m i l i a r  t o  

a l l  d i s t r i c t s  in  th e  s o u th -e a s t  o f  Eng land: t o  keep

w i t h i n  c o s t  l i m i t s  meant b u i ld in g  t o  o n ly  70-80% o f  space 

a l lo w a n c e s .  T h is  made th e  u n i t s  unusab le  by p e op le  in  

w h e e lc h a irs .  The d i s t r i c t  wanted t o  make a s p e c ia l  case 

t o  th e  DHSS b u t  re g io n a l  o f f i c e r s  p r e v a r ic a te d .

W h ile  a l l  t h i s  was go in g  on, th e  d i s t r i c t  had opened 

d is c u s s io n s  w i t h  hous ing  a s s o c ia t io n s  a b ou t u s in g  hous ing  

s to c k  in  th e  community t o  make up a s h o r t f a l l  in  p la c e s  

w h ich  e x is te d ,  even i f  th e  Royal H e rb e r t  deve lopm ent went 

ahead. The lo c a l  a u t h o r i t y  heard abou t t h i s  i n d i r e c t l y  and 

asked t o  be in v o lv e d .

By th e  end o f  1986 th e  d i s t r i c t ’ s p la n s  had changed a lm o s t 

as d r a m a t ic a l l y  as had B e x le y ’ s .  R eg iona l o f f i c e r s  

in fo rm e d  th e  d i s t r i c t  t h a t  th e  Royal H e rb e r t  s i t e  was no 

lo n g e r  a v a i l a b le ;  i t  now had hopes o f  s e l l i n g  i t  t o  a 

supe rm a rke t c h a in .  A new UGM f o r  p r i o r i t y  g ro u p s ’ s e r v ic e s  

had come i n t o  p o s t ,  and was c l e a r l y  com m itted  t o  w o rk in g  

c lo s e ly  w i th  th e  lo c a l  a u t h o r i t y .  The lo s s  o f  th e  Royal
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H e rb e r t  s i t e  re q u ire d  th e  d i s t r i c t  t o  r e th in k  th e  m a jo r 

p a r t  o f  i t s  programme, and under p re s s u re  fro m  s o c ia l  

s e r v ic e s ,  th e  CHC, Mencap and many o f  i t s  own s t a f f ,  th e  

d e c is io n  was made t o  work co l 1a b o r a t i v e ly  w i t h  s o c ia l  

s e r v ic e s ,  use hous ing  in  th e  community w h ich  would th e n  be 

managed by hous ing  a s s o c ia t io n s  o r  th e  lo c a l  a u t h o r i t y ,  

w i t h  th e  d i s t r i c t  r e t a in in g  management o f  o n ly  abou t 20 

p la c e s  (see c h a p te r  9 f o r  a f u l l  d is c u s s io n  o f  t h i s  

c o l  1a b o r a t i o n ) .

Lewisham & N o r th  S ou thw ark :  A t  th e  t im e  o f  r e s t r u c t u r i n g ,  

t h i s  d i s t r i c t  was re q u ire d  t o  a cce p t o n ly  24 r e s id e n ts  

fro m  D aren th  P ark , because o f  th e  number o f  r e s id e n ts  then  

in  Grove Park h o s p i t a l ,  160. However, th e  d i s t r i c t  agreed 

in  ta k e  r e s p o n s i b i l i t y  f o r  a l l  i t s  ca tchm en t r e s id e n ts  

re m a in in g  in  D arenth  (8 1 )  because th e  new fu n d in g  p o l i c y  

would a l lo w  i t  t o  re c e iv e  d o w r ie s  f o r  each r e s id e n t  f o r  

whom a p la c e  was made a v a i la b le .  I t  s u i t e d  th e  d i s t r i c t  

t o  ta k e  th e se  re s id e n ts  because t h i s  la r g e r  number would 

a l lo w  i t  t o  d e ve lop  a more s u b s t a n t ia l  e lem en t o f  lo c a l  

s e r v ic e s  based on th e  model o f  ca re  found  in  An O rd in a ry  

L i f e , c o u n te r in g  th e  e f f e c t  o f  h o s p i ta l - b a s e d  s e r v ic e s .

C am berw e ll:  The d i s t r i c t ’ s main deve lopm ent was t o  be a 

7 2 -p la c e  r e s id e n t i a l  c e n t re  a t  C ry s ta l  P a la ce . The land  

was a d isu se d  p a r t  o f  a B r i t i s h  R a i l  s t a t i o n ;  a p la n n in g  

team had begun work in  1979 b u t  th e  land  was n o t  purchased 

u n t i l  1984, due t o  o p p o s i t io n  fro m  lo c a l  r e s id e n ts  and th e  

CHC.
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Once a g a in ,  p la n s  changed c o n s id e ra b ly  from  o r i g i n a l  

i n t e n t i o n s .  The r e s t r u c t u r i n g  b ro u g h t  i n t o  th e  d i s t r i c t  

s t a f f  more drawn tow ards  p r i n c ip l e s  o f  n o r m a l is a t io n  th a n  

t o  t r a d i t i o n a l  s e r v ic e s .  The new s t a f f  a t te n d e d  a PASS 

workshop and th e  r e g io n ’ s t r a i n i n g  cou rse  on group homes, 

b o th  o f  w h ich  r e in fo r c e d  th e  o r d in a r y  l i f e  model o f  

s e r v ic e  p r o v is io n .  The d i s t r i c t s  on e i t h e r  s id e  were each 

b a s in g  t h e i r  s e r v ic e s  on community h o u s in g . A sm a ll group 

home was opened in  1983; i t  p ro v id e d  a home f o r  8 v e ry  

a b le  r e s id e n ts ,  g iv in g  a m is le a d in g  im p re s s io n  o f  how 

e a s i l y  r e s id e n ts  c o u ld  a d ju s t  t o  l i v i n g  in  sm a ll homes. A 

f i n a n c i a l  com parison o f  th e  c o s ts  o f  s e r v ic e s  based on a 

la r g e  r e s id e n t i a l  c e n t re  o r  a s m a l le r  c e n t re  w i t h  many 

more c l i e n t s  in  group homes showed th e  l a t t e r  as a more 

economic s e r v ic e ,  th u s  g a in in g  s u p p o r t  f ro m  th e  

a d m in i s t r a t i v e  and f i n a n c i a l  s t a f f .  M oreover, w i t h  no

e x i s t i n g  s e r v ic e  p re d a t in g  th e  p la n n in g  o f  D aren th

c lo s u r e ,  th e re  was no one l o c a l l y  t o  a rgue  f o r  th e  model

o f  a r e s id e n t i a l  c e n t re .

The d i s t r i c t  p u t  fo rw a rd  arguments t o  r e g io n a l  o f f i c e r s  

t o  a l lo w  them t o  reshape th e  Camberwell s e r v ic e  t o  make 

g r e a te r  use o f  community h o u s in g . R eg iona l o f f i c e r s  gave 

th e  d i s t r i c t  one ye a r t o  show th e y  c o u ld  f i n d  enough 

hous ing  in  th e  com munity; t h i s  th e y  d id  and th e  c e n t re  

was reduced t o  42 p la c e s  in  1985.

West Lambeth: A t th e  s t a r t  o f  th e  D aren th  p r o j e c t ,
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re g io n a l  o f f i c e r s  expected  t h a t  t h i s  d i s t r i c t  would a cc e p t 

r e s p o n s i b i l i t y  f o r  88 re s id e n ts  o f  D a re n th , based on th e  

d i s t r i c t ’ s p o p u la t io n  and B e t t e r  S e r v ic e s  norms. T h is  was 

n o t  a c c e p ta b le  t o  th e  d i s t r i c t ,  because i t  ig n o re d  th e  88 

r e s id e n ts  in  a lo n g -s ta y  h o s p i t a l  in  a n o th e r  r e g io n ;  i t  

had o n ly  a dozen ca tchm ent r e s id e n ts  in  D a re n th . T h is  

s i t u a t i o n  was re s o lv e d  in  1984 when re g io n a l  o f f i c e r s  

agreed t o  a l lo w  th e  d i s t r i c t  t o  be re s p o n s ib le  f o r  

a c c e p t in g  30 re s id e n ts  from  D a re n th . W ith  t h i s  agreem ent, 

th e  d i s t r i c t  began t o  p la n  f o r  a l l  p r o v is io n  in  sm a ll 

group homes.

F a c to rs  f o r  change

T h is  b r i e f  d e s c r ip t io n  o f  th e  ways in  w h ich  s e r v ic e  

p la n n in g  in  d i s t r i c t s  changed, in  some in s ta n c e s  q u i t e  

r a d i c a l l y ,  o v e r  a s h o r t  p e r io d  o f  t im e  h in te d  a t  some o f  

th e  f a c t o r s  wh ich  c o n t r ib u te d  t o  th e se  changes. These 

w i l l  now be e x p lo re d  more f u l l y .

( i )  New p eop le

The 1982 r e s t r u c t u r i n g  o f  th e  NHS b ro u g h t  i n t o  a lm o s t 

e v e ry  d i s t r i c t  in  th e  D aren th  p r o j e c t  new fa c e s  w i t h  new 

id e a s .  Many o f  th e  o f f i c e r s  s u c c e s s fu l  in  g e t t i n g  s e n io r  

p o s ts  w i t h i n  th e  new m enta l hand icap  u n i t s  were n o t ic e a b ly  

younger th a n  th e  a rea  le v e l  o f f i c e r s  who up t o  th e n  had 

been u n d e r ta k in g  th e  p la n n in g  w ork . For th e  new o f f i c e r s ,  

t h i s  was th e  f i r s t  chance th e y  had o f  head ing  up a 

s e r v ic e ,  and th e y  were keen t o  make th e  most o f  t h a t  

o p p o r t u n i t y .  T h e i r  age, and in  many in s ta n c e s ,  t h e i r  la c k
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o f  e x p e r ie n c e  o f  t r a d i t i o n a l  m enta l hand icap  s e r v ic e s ,  le d  

them t o  e n t h u s i a s t i c a l l y  a cce p t p r i n c i p l e s  o f  

n o r m a l is a t io n .

The s h i f t  t o  g ene ra l management two ye a rs  l a t e r  under th e  

recommendations o f  th e  G r i f f i t h s  I n q u i r y  (DHSS, 1983a) 

f u r t h e r  s tre n g th e n e d  th e  hands o f  th o se  w a n t in g  t o  b r in g  

in  new ideas  t o  s e r v ic e s .  G r i f f i t h s  d id  away w i th  

consensus management and gave a c le a r  r e s p o n s i b i l i t y  t o  

ge n e ra l managers f o r  d e c is io n  making on a l l  is s u e s  

r e l a t i n g  t o  th e  work o f  a u n i t ;  th e  a d m in is t r a t o r s  now 

became more p o w e rfu l g e n e ra l managers, answ erab le  t o  t h e i r  

l i n e  manager f o r  f u l f i l l i n g  s ta te d  o b je c t i v e s  and once 

a p p o in te d ,  th e y  had a mandate f o r  b r in g in g  a b ou t c e r t a in  

agreed changes. T h is  more p o w e rfu l p o s i t i o n  o f  g e n e ra l 

managers gave a s t r o n g e r  lead  t o  th e  accep tance  o f  

" o r d in a r y  l i f e "  as th e  s e r v ic e  p h i lo s o p h y ,  d e s p i te  

r e s e r v a t io n s  by nu rses  and some c o n s u l ta n ts ,  and w i t h o u t  

perhaps a f u l l  awareness o f  im p l i c a t io n s .  In  o n ly  one o f  

th e  D aren th  d i s t r i c t s  was a p r o fe s s io n a l  a p p o in te d  t o  th e  

g e n e ra l manager p o s t ;  th e  a d m in i s t r a t i v e  r a th e r  th a n  

p r o fe s s io n a l  background o f  th e  g e n e ra l managers may have 

a l lo w e d  them to  p la c e  more im p o rta n ce  on p h i lo s o p h ic  

"human r i g h t s "  approach and on f i n a n c i a l  c o n s id e r a t io n s  

th a n  on t r a d i t i o n a l  s e r v ic e  v a lu e s .

T h is  s t r o n g e r  r o le  o f  th e  UGMs was i l l u s t r a t e d  most 

c l e a r l y  in  Greenwich when a new UGM r a p id l y  re ve rse d  a 

s t a n d - o f f i s h  a t t i t u d e  tow ards  c o l l a b o r a t i o n  w i t h  s o c ia l
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s e r v ic e s .  A t  o th e r  le v e ls  o f  o r g a n is a t io n s  as w e l l ,  new 

groups o f  s t a f f  w i t h i n  th e  NHS and in  o th e r  o r g a n is a t io n s ,  

were p u t t i n g  fo rw a rd  t h e i r  own v iew s on m enta l hand icap  

s e r v ic e s :  g r e a te r  in v o lv e m e n t o f  c l i n i c a l  p s y c h o lo g is ts

and th e  rem ed ia l t h e r a p ie s  in  menta l hand icap  s e r v ic e s  

w h ich  c h a l le n g e d  on p ro fe s s io n a l  g rounds th e  fo rm e r  

p r e v a i l i n g  m e d ic a l /n u rs in g  model o f  s e r v ic e  p r o v i s io n ;  

th e  w i l l i n g n e s s  o f  hous ing  a s s o c ia t io n s  t o  become in v o lv e d  

in  th e  new a rea  o f  houses f o r  more s e v e re ly  hand icapped 

p e o p le ;  lo c a l  v o lu n ta r y  o r g a n is a t io n s  s u p p o r t in g  th e  

s o c ia l  b e l i e f  t h a t  hand icaps  sh o u ld  n o t  d i s q u a l i f y  peop le  

fro m  p a r t i c i p a t i n g  in  community l i f e ;  a s h i f t  f ro m  nu rses  

t o  s u p p o r t  w o rke rs  as th e  main p r o v id e r s  o f  r e s id e n t i a l  

s e r v ic e .

T h is  l a s t  p o in t  may be i l l u s t r a t e d  by a com parison  o f  

s t a f f  employed by D a r t fo r d  h e a l th  a u t h o r i t y  and tho se  

employed by an in n e r  London d i s t r i c t  in  wh ich  a s h o r t  

s u rve y  was conducted by q u e s t io n n a i re  ( re sponse  r a te  abou t 

50X) (see T a b le  7 . 1 ) .

Q u ite  a number o f  s t a f f  employed in  th e  in n e r  London 

d i s t r i c t  had some r e le v a n t  work e x p e r ie n c e :  37 had worked

w i th  p e op le  w i th  a m enta l h a n d ica p ; 22 had p re v io u s  

e x p e r ie n c e  in  r e s id e n t i a l  o r  day ca re  w i th  o th e r  c l i e n t  

g rou p s ; 8 had you th  and community work and 12 had o th e r  

ty p e s  o f  v o lu n ta r y  work e x p e r ie n c e .

The s t a f f  in  D a r t fo r d  were a l l  fro m  D aren th  P a rk . In  th e
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in n e r  London d i s t r i c t ,  32 s t a f f  were r e c r u i t e d  th ro u g h  th e  

n a t io n a l  p re s s ,  50 th ro u g h  th e  lo c a l  p re ss  and 14 th ro u g h  

f r i e n d s  a lre a d y  employed in  th e  s e r v ic e .

A f u r t h e r  c o n t r a s t  la y  in  th e  le n g th  o f  t im e  s t a f f  had 

been employed by t h e i r  d i s t r i c t .  In  th e  in n e r  London 

d i s t r i c t ,  o n ly  one s t a f f  member had been employed s in c e  

1983; f i v e  o th e rs  began employment in  1986, 16 in  1987 and 

73 in  1988 (one d id  n o t  r e p l y ) .  The e x p e r ie n c e  o f  

D a r t fo r d  s t a f f  d i f f e r e d  s h a rp ly :

Employment s t a r t e d  b e fo re  1970 15

1970-1974 31

1975-1979 47

1980-1984 21

1985-1988 6

The new s e r v ic e s  were a t t r a c t i n g  a younger s t a f f ,  q u i t e  a 

number o f  whom went on t o  t r a i n i n g  a f t e r  work e x p e r ie n c e  

in  a group home, who b ro u g h t t o  m enta l hand icap  s e r v ic e s  

e x p e r ie n c e s  o f  w o rk in g  in  o th e r  ty p e s  o f  s e r v ic e s .  They 

o f te n  expressed  a s t ro n g  commitment t o  th e  p r i n c i p l e s  o f  

n o r m a l is a t io n  and had n e g a t iv e  f e e l i n g s  abou t h o s p i t a ls  

and th e  q u a l i t y  o f  s e r v ic e  th e y  have o f f e r e d  in  th e  p a s t .  

In  s h o r t ,  th e re  was a c o n s id e ra b le  d i f f e r e n c e  in  o u t lo o k  

and work e x p e c ta t io n s  from  s t a f f  in  more t r a d i t i o n a l  

s e t t i  ngs.

( i i )  New p r o v i d e r s

New government r e g u la t io n s  w h ich  a l lo w e d  h e a l th
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a u t h o r i t i e s  to  make c a p i t a l  and revenue g ra n ts  t o  

v o lu n t a r y  bod ies  t o  p ro v id e  hous ing  f o r  p e op le  coming o u t  

o f  h o s p i t a l  opened up th e  p o s s i b i l i t y  o f  new fo rm s o f  

accommodation and o f  r e s id e n ts  c la im in g  a v a r i e t y  o f  

h o u s ing  and ca re  b e n e f i t s  from  s o c ia l  s e c u r i t y ,  th u s  

g e t t i n g  a d d i t io n a l  fu n d s  i n t o  lo c a l  s e r v ic e s .  H e a lth  

a u t h o r i t i e s  tu rn e d  t o  hous ing  a s s o c ia t io n s  w i t h  w h ich  t o  

work in  th e  Darenth  p r o j e c t ;  th e y  had f a r  more e x p e r t is e  

in  b u i l d in g  o r  c o n v e r t in g  o r d in a r y  hous ing  th a n  d id  th e  

NHS, and i t  made sense t o  use t h a t  e x p e r t i s e .  I t  was a ls o  

hoped t h a t  hous ing  a s s o c ia t io n s  would produce r e s u l t s  

f a s t e r  th a n  th e  NHS.

Housing a s s o c ia t io n s  welcomed t h i s  o p p o r tu n i t y  o f  w o rk in g  

w i t h  h e a l th  a u t h o r i t i e s .  They a lre a d y  had some e x p e r ie n c e  

o f  p r o v id in g  ca re  in  th e  community th ro u g h  t h e i r  s p e c ia l  

needs p r o je c t s  w i th  lo c a l  v o lu n ta r y  o r g a n is a t io n s .  The 

D aren th  p r o j e c t  a l lo w e d  them t o  expand t h e i r  e x p e r ie n c e  t o  

p ro v id e  hous ing  in  many in s ta n c e s  f o r  more s e v e re ly  

hand icapped p e o p le . N e v e r th e le s s ,  th e re  were d i f f i c u l t i e s  

in  th e  NHS a d ju s t in g  t o  some o f  th e  im p l i c a t io n s  o f  t h i s  

new r e la t i o n s h ip .

The r e la t i o n s h ip  o f  re g io n a l  o f f i c e r s  w i t h  hous ing  

a s s o c ia t io n s  was l im i t e d  t o  is s u e s  r e l a t i n g  t o  c a p i t a l .  

F i r s t ,  in  r e c o g n i t io n  t h a t  i t s  own c a p i t a l  p la n n in g  

p ro ce d u re s  were more s u i t e d  f o r  much la r g e r  p r o je c t s ,  

r e g io n a l  o f f i c e r s  agreed a s t re a m l in e d  p rocess  f o r  

a p p ro v in g  g ra n ts  based on a f i x e d  c o s t  pe r p la c e .  I t  was
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more d i f f i c u l t  t o  f i n d  ways o f  b r id g in g  th e  d i f f e r e n c e  in  

c o s t  l i m i t s  between those  a l lo w e d  by DHSS r e g u la t io n s  t o  

re g io n s  and those  a l lo w e d  by th e  Housing C o rp o ra t io n  t o  

hous ing  a s s o c ia t io n s  and th e  f re q u e n c y  w i th  w h ich  th e se  

l im i t e d  were upgraded. These two c o s t  l i m i t s  were a lw ays 

d i f f e r e n t  and re g io n a l  o f f i c e r s  needed c o n s id e ra b le  s k i l l  

in  t r y i n g  t o  ensure  t h a t  hous ing  a s s o c ia t io n s  were g ive n  

adequate  fu n d s  t o  p ro v id e  th e  k in d s  o f  houses r e q u i re d  by 

th e  D aren th  r e s id e n ts .  Works p r o fe s s io n a ls  -  a t  d i s t r i c t  

and re g io n  -  remained s u s p ic io u s  t h a t  hous ing  a s s o c ia t io n s  

were a im in g  a t  to o  h ig h  a s ta n d a rd  o f  p r o v i s io n ,  b u t  t h a t  

o f  cou rse  was e x a c t ly  what s t a f f  in v o lv e d  w i th  r e s id e n ts  

w an te d .

A t  th e  lo c a l  l e v e l ,  th e  main is s u e  was th e  r o le  o f  hous ing  

a s s o c ia t io n s .  O f f i c e r s  in  th e  m enta l hand icap  u n i t s  

tended t o  see hous ing  a s s o c ia t io n s ,  n a t u r a l l y  enough, as 

o r g a n is a t io n s  to  p ro v id e  hous ing  -  th e  b r ic k s  and m o r ta r  

o f  th e  s e r v ic e .  They were concerned w i th  th e  t o t a l  

p h y s ic a l  e n v iro n m e n t o f  th e  home, a t  th e  t im e  o f  open ing

and a f te rw a r d s .  Housing a s s o c ia t io n s  saw a more ex tended

r o le  f o r  th e m se lve s . They saw them se lve s  h a v in g  a r o le  in  

p r o t e c t in g  th e  hous ing  r i g h t s  o f  r e s id e n ts  who c o u ld  no 

lo n g e r  be moved from  t h e i r  home a t  th e  w i l l  o f  a h e a l th  

s e r v ic e  o f f i c e r .  They were a ls o  concerned in  g e n e ra l w i th  

th e  q u a l i t y  o f  l i f e  th e  r e s id e n ts  had.

H e a lth  s e r v ic e  s t a f f  saw them se lves  as th e  ones who ,,knew‘'

th e  r e s id e n ts  and would d e te rm in e  what would happen to



them. They were i n t i t a l l y  r e lu c t a n t  t o  share  in fo r m a t io n  

w i t h  hous ing  a s s o c ia t io n s  abou t r e s id e n ts  even though some 

o f  i t  had a b e a r in g  on th e  d e s ig n  o f  th e  house -  

b e h a v io u r ,  f o r  exam ple, w h ich  m ig h t  r e q u i r e  secu re  

f i t t i n g s ,  lo c k s  on d o o rs ,  e t c .  S h a r in g  t h i s  in fo r m a t io n  

e a r l i e r  would have saved c o s ts  o f  m o d i fy in g  houses a l re a d y  

p rep a re d  f o r  o c c u p a t io n  and would have le d  to  more a c c u r -  

r a te  assessments o f  hous ing  need f o r  c l i e n t s ,  p o s s ib ly  t o  

o th e r  s o lu t io n s  be in g  adop ted . Over t im e ,  much c lo s e r  and 

f r e e r  w o rk in g  r e la t i o n s h ip s  emerged, b u t  i t  r e q u i r e d  

e f f o r t  and f l e x i b i l i t y  on bo th  s id e s  t o  make t h a t  happen.

What d i f f e r e n c e  d id  t h i s  make t o  th e  D aren th  p r o je c t?  

Bes ides  t h e i r  h o u s in g  s k i l l s ,  th e  a s o c ia t io n s  b ro u g h t  a 

f i r m  commitment t o  th e  r i g h t s  and p r i v i l e g e s  o f  t h e i r  

te n a n ts  o r  l ic e n c e e s ,  and th u s  th e y  gave s t ro n g  s u p p o r t  t o  

th e  im p le m e n ta t io n  o f  " o r d in a r y  l i f e "  as f a r  as hous ing  

w en t. They i n s i s t e d ,  f o r  example, t h a t  th e  r e s id e n t ’ s 

r i g h t  t o  p r iv a c y ,  a lo c k  f o r  th e  doo r t o  h is  o r  he r 

bedroom, be w r i t t e n  i n t o  th e  o p e ra t io n a l  p o l i c y  f o r  

houses. They had v ie w s  on how a r e s id e n t ’ s money was to  

be hand led  and th e  r e s id e n t ’ s in v o lv e m e n t in  d e c is io n s  

a b ou t th e  ru n n in g  o f  th e  house. They were in s t r u m e n ta l  in  

g iv in g  p r a c t i c a l  e x p re s s io n  t o  th e  p r i n c i p l e s  o f  

n o r m a l is a t io n  in  h o u s in g , ch e ck in g  some o f  th e  h e a l th  

a u t h o r i t i e s ’ more a u t o c r a t i c  te n d e n c ie s .

( i i i )  A new s t y l e  o f  j o i n t  "o w ne rsh ip "

Two c o n s o r t ia  were e s ta b l is h e d  by th re e  h e a l th
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a u t h o r i t i e s ;  a t h i r d  c o n s o r t iu m  was e s ta b l is h e d  a f t e r  th e  

h o s p i t a l  c lo s e d .  In  one d i s t r i c t ,  an agency a l r e a d y  in  

e x is te n c e  and manageing homes f o r  peop le  w i th  a m ental 

h a n d ica p , was used t o  manage houses on b e h a l f  o f  th e  

h e a l th  a u t h o r i t y  in  p a r t  o f  th e  d i s t r i c t .  The c r e a t io n  o f  

c o n s o r t ia  t o  manage houses funded by h e a l th  a u t h o r i t y  and 

s o c ia l  s e c u r i t y  fu n d s  re p re s e n te d  a new deve lopm ent w h ich  

matched th e  id e o lo g y  o f  o r d in a r y  l i f e  and presaged th e  

s e p a ra t io n  o f  assessment o f  need and p r o v is io n  o f  s e r v ic e s  

recommended in  th e  NHS and community ca re  W h ite  Papers (CM 

555 and CM 8 4 9 ). T h is  s e c t io n  d e s c r ib e s  how

c o n s o r t ia  came abou t and th e  work th e y  d id .

The Southwark M enta l Handicap C o n so rt iu m  was e s ta b l is h e d  

a t  th e  b e g in n in g  o f  1984, th e  f i r s t  o f  i t s  k in d  in  

Eng land . I t  grew o u t  o f  an approach by Lewisham & N o rth  

Southwark h e a l th  a u t h o r i t y  t o  Cambridge House, a 

S ou thw ark-based u n i v e r s i t y  s e t t le m e n t ,  t o  manage a hous ing  

scheme th e  h e a l th  a u t h o r i t y  was p la n n in g  in  S outhw ark . 

From t h a t  m ee ting  came th e  id e a  o f  a c o n fe re n c e ,  based on 

th e  theme o f  an " o r d in a r y  l i f e " ,  t o  c o n s id e r  th e  c r e a t io n  

o f  a c o n s o r t iu m  to  c o o rd in a te  a b o ro ugh -w ide  hous ing  

s e r v ic e  f o r  p e o p le  w i t h  a m enta l hand icap  and t o  de ve lo p  

and manage th e  new h o u s in g  p r o je c t s .  Camberwell h e a l th  

a u t h o r i t y  was th e n  b ro u g h t  i n t o  th e  d is c u s s io n s  as was 

Southwark s o c ia l  s e r v ic e s .  From t h i s  co n fe re n c e  in

January  1985 th e  c o n s o r t iu m  was e s ta b l is h e d  (R o c h e s te r ,  

1987). I t  i n i t i a l l y  was funded by g ra n ts  fro m  Joseph 

Rowntree Memoria l T r u s t ,  th e  K ings Fund and th e  M enta l
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H e a lth  F o u n d a tio n .

L e g a l ly  th e  c o n s o r t iu m  i s  bo th  a r e g is te r e d  c h a r i t y  and a 

company l im i t e d  by g u a ra n te e . C o n s t i t u t i o n a l l y  i t  i s  a 

f e d e r a t i v e  s t r u c t u r e  composed o f  two h e a l th  a u t h o r i t i e s ,  

Southwark C o u n c i l , hous ing  a s s o c ia t io n s  p r o v id in g  hous ing  

in  th e  borough, Southwark A d u l t  E d u ca t io n  I n s t i t u t e ,

Cambridge House, o th e r  lo c a l  o r g a n is a t io n s  and in d iv id u a l  

members. I t s  management com m ittee  has r e p r e s e n ta t i v e s  fro m  

each o f  th e se  c a te g o r ie s  so t h a t  th e  c o n s o r t iu m  i s  much 

more th a n  a hous ing  agen t f o r  s t a t u t o r y  o r g a n is a t io n s .  As 

a membership o r g a n is a t io n ,  members p a r t i c i p a t e  in  th e  

deve lopm ent o f  p o l i c i e s  and management o f  a c t i v i t i e s  

th ro u g h  a com m ittee  system . Below th e  management 

com m ittee  a re  f o u r  s u b -co m m it te e s :  f in a n c e ,  su p p o rte d

h o u s in g , s e r v ic e  deve lopm ent and p r o j e c t  deve lopm en t.

F u r th e r ,  each house has i t s  own p r o j e c t  com m ittee  as a 

s u b o rd in a te  group o f  th e  su p p o rte d  h o u s ing  com m itte e .

The c o n s o r t iu m  has th re e  sou rces  o f  fu n d s :  th e  cha rges  i t

makes t o  r e s id e n ts  ( th e  m a jo r i t y  o f  whom c la im  some fo rm  

o f  s o c ia l  s e c u r i t y  b e n e f i t ) ,  h o s te l  d e f i c i t  g r a n t  f ro m  th e  

Housing C o rp o ra t io n ,  and g ra n ts  fro m  th e  s t a t u t o r y

a g e n c ie s .

The Southwark C onso rt ium  had a m a jo r s ta k e  in

c o o r d in a t io n  and j o i n t  p la n n in g  because th e  borough 

c o n ta in e d  tw o h e a l th  a u t h o r i t i e s  w h ich ,  a lo n g  w i th  th e  

C o u n c i l ’ s s o c ia l  s e r v ic e s  d e p a rtm e n t,  tended  each t o  go
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t h e i r  own way. The c o n s o r t iu m  a c te d  as a n e u t ra l  m eeting  

p o in t  where is s u e s  c o u ld  be d iscu sse d  w i t h  many agenc ies  

p a r t i c i p a t i n g .  E x p e r t is e  was sh a re d , e s p e c ia l l y  by th e  

s o c ia l  s e r v ic e s  depa rtm en t w h ich  had c o n s id e ra b ly  more 

e x p e r ie n c e  in  ru n n in g  group homes th a n  e i t h e r  o f  th e  

h e a l th  a u t h o r i t i e s .  Once th e  im m edia te  need f o r  hous ing  

deve lopm ent was o v e r ,  th e  o b je c t i v e s  o f  th e  c o n s o r t iu m  

were expanded to  c o n s id e r  day ca re  is s u e s  and ways in  

wh ich  lo c a l  p e o p le ,  in c lu d in g  th o se  r e s id e n t  in  th e  

houses, c o u ld  have a more a c t i v e  r o le  in  management.

A second c o n s o r t iu m  was e s ta b l is h e d  in  B e x le y  in  1987. I t  

came abou t l a r g e l y  a t  th e  i n s t i g a t i o n  o f  th e  h e a l th  

a u t h o r i t y .  The lo c a l  a u t h o r i t y ,  w h i l s t  n o t  o b je c t in g ,  

gave v e ry  l i t t l e  s u p p o r t .  The B ex ley  C o n so rt iu m , u n l i k e  

th e  Southwark one, was in te n d e d  t o  c o o rd in a te  hous ing  

schemes o n ly ,  and was s t r o n g ly  s u p p o rte d  in  t h i s  r o le  by 

B ex ley  Mencap and th e  CHC. The c o n s o r t iu m , however, g o t  

ca u g h t up in  w id e r  is s u e s  o f  j o i n t  p la n n in g  and lo c a l  

p o l i t i c k i n i g  between th e  h e a l th  a u t h o r i t y  and th e  C o u n c il  

(see  c h a p te r  9) and s ta te d  i t s  i n t e n t i o n  t o  d isband  i t s e l f  

in  June 1988.

The t h i r d  o r g a n is a t io n ,  P ro v idence  P r o je c t  in  Lewisham, 

was q u i t e  d i f f e r e n t  f ro m  th e  two c o n s o r t ia .  The p r o j e c t  

s t a r t e d  in  1981, when a group o f  p a re n ts  and p r o fe s s io n a l  

s t a f f  g o t  to g e th e r  t o  p ro v id e  accommodation on a d i f f e r e n t  

model o f  ca re  than  was then  a v a i la b le  from  s t a t u t o r y  

a g e n c ie s ,  a t  t h a t  t im e  a c o u n c i l - r u n  h o s te l .  The
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c a p i t a l  c o s t  o f  a new home was met l a r g e l y  by th e  M ayor’ s 

appeal w h ich  was enough to  purchase  a 12 room house. 

S eve ra l yea rs  on, when some o f  th e  r e s id e n ts  o f  t h i s  home 

wanted t o  move t o  s m a l le r  accommodation, P ro v id e n ce  

P r o je c t  was a b le  t o  g e t  h e lp  from  a R o ta ry  C lub  t o  buy a 

house. I t  became a p p a re n t th e y  would be b e t t e r  o f f  

e s t a b l i s h in g  l i n k s  w i th  hous ing  a s s o c ia t io n s  and g e t t i n g  

f i n a n c i a l  s u p p o r t  f ro m  th e  Housing C o rp o ra t io n  th a n  by 

d e a l in g  w i th  each house as a s e p a ra te  p r o j e c t .

A t  th e  same t im e ,  Lewisham & N o r th  Southwark h e a l th  

a u t h o r i t y  was lo o k in g  f o r  an o r g a n is a t io n  t o  work w i th  

them on th e  hous ing  programme in  Lewisham. O f f i c e r s  f e l t  

i t  made good sense t o  l i n k  up w i th  an e x i s t i n g  

o r g a n is a t io n  w i th  i t s  own s ta k e  in  manageing h o u s ing  and 

l i n k s  w i t h  lo c a l  p e o p le .

C o n s o r t ia  p re se n te d  a new fo rm  o f  shared  o r  j o i n t  

o w n e rsh ip  between th e  NHS and th e  lo c a l  com m unity, th ro u g h  

j o i n t  w o rk in g  w i th  s o c ia l  s e r v ic e s ,  lo c a l  v o lu n ta r y  

o r g a n is a t io n s ,  and in  some cases, in t e r e s t e d  in d i v i d u a l s .  

They b ro u g h t  r e s id e n ts  i n t o  a c o n ta c t  w i t h  a s e p a ra te  

o r g a n is a t io n  wh ich  c la im e d  some r e s p o n s i b i l i t y  f o r  th e  

q u a l i t y  o f  ca re  th e y  re c e iv e d  and w h ic h ,  because o f  i t s  

independence from  s t a t u t o r y  a g e n c ie s ,  f e l t  f r e e  t o  c r i t i 

c iz e  s e r v ic e s  on b e h a l f  o f  r e s id e n ts .

F u r th e r ,  c o n s o r t ia  made r e s id e n ts  i n t o  p r i v a t e  c i t i z e n s ,  

no lo n g e r  th e  wards o f  th e  NHS. No lo n g e r  c o u ld  h o s p i t a l
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managers ( la y  peop le  a p p o in te d  by h e a l th  a u t h o r i t i e s  to  

v i s i t  and in s p e c t  h o s p i t a l s )  have th e  r i g h t  o f  e n t r y  t o  

th e s e  homes; peop le  w i t h  a m ental hand icap  were no lo n g e r  

p u b l i c  p r o p e r ty .  Through th e  in v o lv e m e n t o f  peop le  on 

management com m ittees , and th ro u g h  th e s e  peop le  g e t t i n g  t o  

know th e  r e s id e n ts  o f  homes, th e  adequacy o f  s e r v ic e s  

p ro v id e d  became th e  s u b je c t  o f  more w idesp read  d is c u s s io n  

among members o f  th e  community, w h ich , o v e r  th e  long  

te rm s ,  may become a sou rce  o f  s u p p o r t  f o r  th e  f u r t h e r  

deve lopm ent o f  th e se  s e r v ic e s  and o f  a g r e a te r  accep tance  

o f  peop le  w i th  m ental hand icap  l i v i n g  in  th e  com m unity.

C o n c lu s io n

The main theme o f  t h i s  c h a p te r  has been th e  ways in  w h ich  

p la n n in g  a c t i v i t y  in  th e  d i s t r i c t s  changed o v e r  th e  l a s t  

f i v e  ye a rs  o f  th e  D aren th  p r o j e c t ,  becoming more 

re s p o n s iv e  t o  lo c a l  w ishes  and t o  f i n a n c i a l  in c e n t iv e s  

p ro v id e d  by re g io n a l  and n a t io n a l  p o l i c i e s .  I f  th e  f i r s t  

f i v e  ye a rs  o f  th e  p r o j e c t  were dom inated by c a p i t a l  

p la n n in g  c o n s id e r a t io n s ,  th e  l a s t  f i v e  dem ons tra ted  th e  

in c r e a s in g  emphasis on managing th e  i n t e r a c t i o n  between a 

w ide range o f  p r o v id e r s ,  in c e n t iv e s  and a new p h i lo s o p h y .

Three f a c t o r s  c o n t r ib u te d  t o  t h i s  change in  p la n n in g  

a c t i v i t y  and c o n te n t .  F i r s t  was th e  p h i lo s o p h y  o f  s e r v ic e  

p r o v is io n  -  " o r d in a r y  l i f e "  -  w h ich  jo in e d  moral 

p r i n c ip l e s  and a p a t t e r n  o f  s e r v ic e  p r o v i s io n .  "O rd in a ry  

l i f e "  gave a sense o f  d i r e c t i o n  and j u s t i f i c a t i o n  to  

m enta l hand icap  s e r v ic e s  w h ich  matched th e  p r o fe s s io n a l
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a s p i r a t io n s  o f  s t a f f  then  b e g in in in g  t o  work w i t h  peop le  

w i th  m enta l hand icaps and em erg ing s o c ia l  v a lu e s  a b ou t th e  

i n t e g r a t i o n  o f  peop le  w i th  d i s a b i l i t i e s  i n t o  m a instream  

community l i f e .  S t a f f  in v o lv e d  in  s e r v ic e  deve lopm ent 

c re a te d  a c le a r  image o f  what k in d s  o f  s e r v ic e s  th e y  

wanted th ro u g h  adherence t o  p r i n c i p l e s  o f  n o r m a l iz a t io n ,  

and i t  was t h a t  p h i lo s o p h y  w h ich  le g i t im a te d  th e  changes 

be ing  b ro u g h t  about and a l lo w e d  m enta l hand icap  s e r v ic e s  

t o  de ve lo p  so r a p id l y  d u r in g  th e  1980s.

A second f a c t o r  was th e  deve lopm ent o f  s t ro n g  m enta l 

hand icap  u n i t s ,  based on th e  d e v o lu t io n  o f  r e s p o n s i b i l i t y  

as p a r t  o f  th e  1982 r e s t r u c t u r i n g  o f  th e  NHS and o f  

gen e ra l management f o l l o w in g  th e  1983 G r i f f i t h s  r e p o r t .  

The s t a f f  w o rk in g  w i t h in  th e se  u n i t s  were n o t  e s s e n t i a l l y  

p la n n e rs  b u t  s e r v ic e  managers and s e r v ic e  p r o v id e r s ;  th e y  

had th e  a u t h o r i t y  t o  i d e n t i f y  p rob lem s, f i n d  s o lu t io n s  and 

g e t  them im plem ented. The in t r o d u c t i o n  o f  g e n e ra l 

managers who had an a d m in i s t r a t i v e  r a th e r  th a n  

p r o fe s s io n a l  background made i t  more l i k e l y  t h a t  s e r v ic e  

deve lopm ent would d i f f e r  more r a d i c a l l y  f ro m  t r a d i t i o n a l  

menta l hand icap  s e r v ic e s .  B u i ld in g s  were o n ly  p a r t  o f  

th e  s e r v ic e  th e y  were p la n n in g .

The t h i r d  f a c t o r  was th e  c r e a t io n  o f  new fo rm s o f  s e r v ic e  

p r o v is io n  by h e a l th  a u t h o r i t i e s  in  c o l l a b o r a t i o n  w i th  

hous ing  a s s o c ia t io n s  and c o n s o r t ia .  T h is  was made 

p o s s ib le  by th e  Care in  th e  Community c i r c u l a r  a l lo w in g  

h e a l th  a u t h o r i t i e s  t o  use m a in l in e  revenue t o  buy s e r v ic e s
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from  o th e r  a g e n c ie s ,  p r i v a t e ,  v o lu n ta r y  o r  s t a t u t o r y .  The 

c a p a c i t y  t o  e n t ic e  o th e r  age n c ie s  i n t o  p r o v id in g  

r e s id e n t i a l  accommodation r e s u l te d  in  a r a d i c a l l y  

d e c e n t r a l is e d  r e s id e n t i a l  s e r v ic e :  from  a 1000-bed

h o s p i t a l  in  1978 t o  74 homes, h o s te ls  o r  r e s id e n t i a l  

c e n t re s  in  1988, o n ly  7 o f  wh ich  in v o lv e d  more than  8 

p eop le  on th e  same s i t e  (see F ig u re  7 . 1 ) .  Not o n ly  was 

t h i s  more d e c e n t ra l is e d  than  t r a d i t i o n a l  NHS s e r v ic e s ;  i t  

was e q u a l ly  t r u e  o f  lo c a l  a u t h o r i t y  s o c ia l  s e r v ic e s  a t  

t h a t  t im e  as w e l l .  One o f  th e  i r o n ie s  o f  community ca re  

i s  t h a t  th e  NHS, a t  le a s t  as f a r  in  m enta l hand icap  

s e r v ic e s ,  deve loped a model o f  r e s id e n t i a l  p r o v is io n  seen 

as more p ro g re s s iv e  th a n  lo c a l  a u t h o r i t y  p r o v i s io n .

The a c t io n s  o f  s e n io r  s e r v ic e  managers in  d i s t r i c t s  

r e f l e c t e d  th e  gen e ra l approach t o  p o l i c y  im p le m e n ta t io n  

o u t l i n e d  by Lynn (1989) and d iscu sse d  in  c h a p te r  3. These 

managers o f f e r e d  in c e n t iv e s  o f  p e rso n a l and o r g a n is a t io n a l  

deve lopm ent t o  secure  c o l l a b o r a t io n  f ro m  t h e i r  own s t a f f  

and h o us ing  a s s o c ia t io n s / c o n s o r t ia .  They were

o p p o r t u n i s t i c  in  e x p l o i t i n g  changes in  l e g i s l a t i o n  wh ich  

a l lo w e d  them t o  change th e  ty p e  o f  s e r v ic e  p r o v is io n  be ing  

p la n n e d . They used th e  moral f o r c e  o f  th e  p r i n c i p l e s  o f  

n o r m a l iz a t io n  t o  g a in  s u p p o r t  f o r  th e  use o f  o r d in a r y  

h o u s in g . In  b r i e f ,  th e y  c re a te d  an e n v iro n m e n t in  w h ich  a 

new s t y l e  o f  s e r v ic e  was seen as d e s i r a b le  and f e a s ib l e .

Thus, h e a l th  a u t h o r i t i e s ,  u s in g  th e  dowry system , began t o  

work under a p u rc h a s e r /p ro v id e r  model b e fo re  t h i s  was
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re v e a le d  as th e  new model o f  s t a t u t o r y  agency f u n c t i o n in g .  

The co n ce p t o f  o r g a n is a t io n a l  a l t r u i s m  gave way t o  cash 

t r a n s a c t io n s :  one agency buy in g  th e  s e r v ic e s  o f  a n o th e r ,

an example o f  p a r t is a n  m utual a d ju s tm e n t (L in d b lo m , 1965). 

The e v id e n ce  o f  th e  D arenth  p r o j e c t  shows how much more 

s u c c e s s fu l  was t h i s  method o f  j o i n t  p la n n in g  th a n  th e  

p rocess  d e s c r ib e d  in  th e  v a r io u s  p la n n in g  c i r c u l a r s  is su e d  

by th e  DHSS which assumed r e s p o n s i b i l i t i e s  c o u ld  be t r a n s 

f e r r e d  on th e  b a s is  o f  B e t t e r  S e r v ic e s  recom m endations. 

N e g o t ia t io n s  were s u c c e s s fu l  between h e a l th  a u t h o r i t i e s  

and hous ing  a s s o c ia t io n s  because each had som eth ing  t o  

o f f e r  th e  o th e r .  M oreover, th e  d e c e n t r a l i s e d  model o f  

r e s id e n t i a l  p r o v is io n  spread w i t h o u t  s t r a t e g i c

c o o r d in a t io n ;  i t  sp read  because lo c a l  a g e n c ie s  re c o g n is e d  

i t  was in  t h e i r  i n t e r e s t  t o  work in  t h a t  way.

There were, however, s e r io u s  n e g a t iv e  f e a tu r e s  t o  t h i s  

p roce ss  as w e l l ,  many o f  wh ich  were h ig h l ig h t e d  in  th e  

A u d i t  Commission r e p o r t  ( A u d i t  Commission, 1986). 

S e rv ic e s  be in g  deve loped by h e a l th  a u t h o r i t i e s  and th e  use 

o f  fu n d s  from  h o s p i t a l  p la c e s  p ro v id e d  ca re  in  th e  

community o n ly  f o r  r e s id e n ts  d is c h a rg e d  fro m  h o s p i t a l ;  

peop le  w i th  a m ental hand icap  who had been ca red  f o r  a t  

home by t h e i r  p a re n ts  were l e f t  o u t  o f  th e s e  new 

deve lopm en ts , and t h i s  gene ra ted  b o th  re sen tm e n t and 

h a rd s h ip .  I t  became a concern  t o  bo th  h e a l th  and lo c a l  

a u t h o r i t i e s  as w e l l  as t o  p a re n ts  t h a t  a " t w o - t i e r "  

s e r v ic e  m ig h t be d e v e lo p in g ,  based on p re v io u s  re s id e n c y  

in  h o s p i t a l .
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The dowry system was u s u a l ly  based on an average i n 

p a t i e n t  e x p e n d i tu re ,  c o v e r in g  a l l  th e  s e r v ic e s  p ro v id e d  in  

th e  h o s p i t a l ,  and in te n d e d  to  co ve r  s i m i l a r  s e r v ic e s  in  

th e  community as w e l l .  But th e  r e a l i t y  was t h a t  w i th  th e  

lo s s  o f  economies o f  s c a le  and th e  p r o v i s io n  o f

r e s id e n t i a l  s e r v ic e s  t o  h ig h e r  s ta n d a rd s ,  d o w r ie s  were

used t o  purchase  r e s id e n t i a l  s e r v ic e s  o n ly ,  and even th e n ,  

r e q u ire d  to p p in g  up by th e  h e a l th  a u t h o r i t y .  R e s id e n t ia l  

s e r v ic e s  were t h e r e fo r e  re a so n a b ly  w e l l  fu n d e d , b u t  day 

a c t i v i t i e s ,  s t a f f  t r a i n i n g ,  p r o v is io n  o f  rem ed ia l 

th e ra p ie s  and o th e r  a s s o c ia te d  s e r v ic e s  were l e f t  

u n su p p o r te d . T h is  to o  was a sou rce  o f  concern  t o  lo c a l  

a u t h o r i t i e s ,  w o r r ie d  t h a t  th e y  had no fu n d s  t o  p ro v id e  

the se  a d d i t i o n a l  s e r v ic e s ,  and concerned t h a t  w i th o u t

these  s e r v ic e s ,  r e s id e n ts  were l e f t  t ra p p e d  in  t h e i r  new

homes. A d d i t io n a l  demands f o r  community h e a l th  s e rv ic e s  

would a ls o  be gene ra ted  by peop le  coming o u t  o f  h o s p i t a l ;  

these  to o  were l e f t  un funded .

The DHSS, th e n ,  in  t r y i n g  t o  speed up and smooth th e  

p rocess  o f  c lo s in g  lo n g -s ta y  h o s p i t a l s ,  chose a method o f  

f i n a n c i a l  in c e n t iv e s  w h ich  in  r e a l i t y  gene ra te d  s e r v ic e  

deve lopm ents  unba lanced in  t h e i r  im pac t on th e  p o p u la t io n  

o f  peop le  w i th  m enta l hand icap  and unba lanced between 

r e s id e n t i a l  and o th e r  s e r v ic e s  needed by c l i e n t s .
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Table 7.1 Staff in Dartford and Inner London

Age Dartford Inner London EHA

Under 20 1
20-24 3 34
25-29 8 20
30-34 10 20
35-39 14 12
40—44 24 5
45-49 21 1
50-54 22 -
54-59 16 3
No. of male staff 20 50
Qualified Nurses 51 12



F i g u r e  7.1 R e s i d e n t i a l  F a c i l i t i e s  for m e n t a l l y  h a n d i c a p p e d  people, 1988
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C hap te r 8

G e t t in g  peop le  ready f o r  s e r v ic e s

re q u ire d  r e s id e n ts  t o  a t t a i n  c o m p a ra t iv e ly  h ig h  le v e ls  o f  

f u n c t io n in g  in  te rm s o f  pe rso n a l ca re  and s o c ia l  s k i l l s  i f  

th e y  were t o  be d is c h a rg e d  in t o  community f a c i l i t i e s  -  

lo c a l  a u t h o r i t y  h o s te ls  o r  p r i v a t e  o r  v o lu n ta r y  homes. 

These ty p e s  o f  f a c i l i t i e s  were u s u a l ly  des igned  f o r  peop le  

w i th  m oderate ca re  re q u ire m e n ts  and were c e r t a i n l y  n o t  

p repa red  t o  a cce p t peop le  w i th  c h a l le n g in g  b e h a v io u r  o r  

p ro fo u n d  h a n d ica p s . The c lo s u re  o f  D aren th  p re s e n te d  a 

new s i t u a t i o n  -  everyone in  th e  h o s p i t a l  was t o  be d i s 

charged i n t o  th e  community; th e re  would  be no la rg e  s c a le  

t r a n s f e r s  t o  o th e r  h o s p i t a l s .  A l l  c l i e n t s  t h e r e f o r e  

needed t o  be p repared  f o r  d is c h a rg e .

Researchers  and c l i n i c i a n s  have been in t e r e s t e d  in  

i d e n t i f y i n g  what f a c t o r s  seem t o  a cco u n t f o r  s u c c e s s fu l  

p lacem ents  in  th e  com munity, and what can be done t o  

en ab le  r e s id e n ts  t o  succeed in  t h e i r  community p la ce m e n ts . 

One s tu d y  by Eyman e t  a 7 (1971) p o in te d  t o  a m b u la t io n ,  

c o n t in e n c e  and arm-hand use as c r u c ia l  f o r  s u c c e s s fu l  

d is c h a rg e .  S i m i l a r l y ,  work by S u t te r  e t  a l  (1980) 

h ig h l ig h t e d  th e  absence o f  ( f r e q u e n t )  b e h a v io u r  p rob lem s -  

p h y s ic a l  v io le n c e ,  abscond ing  o r  d e v io u s  b e h a v io u r  -  as 

s i g n i f i c a n t  t o  s u c c e s s fu l  p lacem en t. O th e r s tu d ie s  have 

made th e  same p o in t s .  None o f  t h i s  seems s t a r t ! i n g l y  new
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o r  h e lp f u l  in  s i t u a t i o n s  where a l l  r e s id e n ts  a re  t o  be 

d i  s c h a rg e d .

O th e r  re se a rc h  does b e g in ,  however, t o  c h a l le n g e  some o f  

th e  s o r t s  o f  assum ptions  made abo u t peop le  w i t h  m enta l 

hand icap  and th e  ease w i th  wh ich  th e y  w i l l  f i t  i n t o  th e  

com m unity . W i l i e r  and I n t e g l i a t e  (1981) argue t h a t  th e  

b e s t  i n d i c a t o r  o f  how a person i s  l i k e l y  t o  behave in  th e  

community i s  how th e y  behave p r i o r  t o  d is c h a rg e  in  th e  

h o s p i t a l ,  and f u r t h e r  c la im  t h a t  IQ i s  n o t  as im p o r ta n t  

an i n d i c a t o r  o f  s u c c e s s fu l  p lacem ents  as a re  measures o f  

a d a p t iv e  b e h a v io u r .  They s t r e s s  th e  re le v a n c e  o f  s o c ia l  

and e n v iro n m e n ta l  f a c t o r s  in  overcom ing  s k i l l s  d e f i c i t s  o r  

b e h a v io u r  p rob lem s o f  c l i e n t s ,  in  p a r t i c u l a r  th e  

o r i e n t a t i o n  o f  th e  home, i t s  g u id in g  p r i n c i p l e s .  T h is  

l a t t e r  p o in t  i s  r e in fo r c e d  in  an a r t i c l e  by H u l l  and 

Thompson (1980) who see n o r m a l is a t io n  as an e f f e c t i v e  

te c h n o lo g y  f o r  th e  p ro m o t io n  o f  i n d i v id u a l  f u n c t io n in g  as 

w e l l  as an id e o lo g y .  They c la im  in  t h e i r  s tu d y  t h a t  IQ ac

coun ted  f o r  o n ly  21% o f  v a r i a t i o n  in  a d a p t iv e  f u n c t io n s  o f  

p e o p le  in  r e s id e n t i a l  s e t t i n g s ;  35% o f  v a r i a t i o n s  were 

accoun ted  f o r  by e n v iro n m e n ta l  f a c t o r s ,  e s p e c ia l l y  th o se  

r e la te d  t o  p r i n c i p l e s  o f  n o r m a l is a t io n .  O th e r s tu d ie s  

make s i m i l a r  p o in t s  abo u t th e  r e l a t i v e  la c k  o f  

s ig n i f i c a n c e  o f  IQ ( S u t t e r  e t  a 7, 1980, Sha lock  e t  a 7,

1981).
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A n o th e r  f a c t o r  which has been seen t o  c o n t r ib u t e  tow a rd s  

s u c c e s s fu l  p lacem ent i s  th e  e x is te n c e  o f  a ’ b e n e fa c to r *  

(E d g e r to n ,  1971, E dgerton  and B e rc o v ia ,  1976), someone t o  

in te rc e d e  on b e h a l f  o f  th e  person w i th  a m enta l hand icap  

to  h e lp  s o lv e  p rob lem s, g iv e  a d v ic e  and s u p p o r t .  O the r 

s tu d ie s  have p o in te d  t o  th e  im po rta n ce  o f  f a m i ly  s u p p o r t  

f o r  s u c c e s s fu l  p lacem ents  ( e .g .  B r o l i n  and W r ig h t ,  1971, 

Mai i n ,  1982), which re p re s e n ts  a s i m i l a r  ty p e  o f  s u p p o r t  

t o  c l i e n t s .

S eve ra l o f  th e  above m entioned s tu d ie s  and o th e rs  as w e l l  

( e .g .  S tacy  e t  a7, 1979) a ls o  p o in t  t o  th e  im p o rta n ce  o f  

in t e n s iv e  t r a i n i n g  programmes t o  in c re a s e  th e  c a p a c i t y  o f  

i n d i v i d u a l s  t o  be s u c c e s s fu l  in  community p la c e m e n ts .T h is  

i s  su p p o rte d  by a s tu d y  by Birenbaum and S e i f f e r  (1 9 7 6 ) ,  

who c la im e d  t h a t  i n s t i t u t i o n a l  ca re  tended t o  ind u ce  a 

’ t r a in e d  i n c a p a c i t y ’ in  r e s id e n ts  w h ich  c o u ld  be overcome 

by r e s o c i a l i z a t i o n  programmes. Eyman e t  a 7 (1981) no ted  

t h a t  th e re  was l i t t l e  ev id e n ce  t h a t  i n s t i t u t i o n s  produced 

m a la d a p t iv e  b e h a v io u r  b u t  a ls o  no e v id e n ce  t h a t  th e y  had 

e f f e c t i v e  means o f  re d u c in g  i t .  T h is  was c e r t a i n l y  th e  

case a t  D a re n th ; a t  a t im e  when t r a i n i n g  was more, n o t  

le s s ,  im p o r ta n t ,  th e  c l i e n t  t r a i n i n g  de p a rtm e n t was 

weakened by th e  absence o f  p r o fe s s io n a l  s t r u c t u r e d  

le a d e rs h i  p.

F u r th e r  s tu d ie s  have i d e n t i f i e d  o th e r  f a c t o r s  making i t
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d i f f i c u l t  f o r  h o s p i t a ls  t o  a c t u a l l y  p ro v id e  such 

p re p a ra to ry  a c t i v i t i e s .  O’ Connor e t  a l  (1970) p o in t  t o  

th e  r e lu c ta n c e  o f  h o s p i t a ls  t o  d is c h a rg e  e l d e r l y  r e s id e n ts  

who on assessment c o u ld  e a s i l y  l i v e  in  th e  community 

because o f  t h e i r  u s e fu ln e s s  as ward h e lp e rs  and t o  th e  

b e l i e f  o f  th e  n u rs in g  s t a f f  t h a t  com m unity-based n u rs in g  

homes o r  f o s t e r  ca re  would n o t  p ro v id e  adequate ca re  f o r  

such e l d e r l y  p e o p le .  S evera l s tu d ie s  d e s c r ib e  th e  

u n w i l l in g n e s s  o f  ward s t a f f  t o  engage in  r e s id e n t - o r ie n te d  

a c t i v i t i e s  (Schmidmeyr and Weld, 1971) o r  t o  adop t 

p o s i t i v e  e x p e c ta t io n s  abou t th e  accom p lishm ents  o f  peop le  

w i th  a m enta l hand icap  (Moores and G ra n t ,  1976). T h is  

l a t t e r  p o in t  may a c t u a l l y  be a r e f l e c t i o n  o f  s o c ia l  

a t t i t u d e s  o f  th e  gen e ra l p o p u la t io n ;  G ibbons e t  a l  (1979) 

r e p o r t  a sm a ll s tu d y  showing t h a t  peop le  were more l i k e l y  

to  reduce blame a f t e r  f a i l u r e  and g iv e  le s s  c r e d i t  a f t e r  

success t o  th e  same a c t io n s  once th e y  r e a l i s e d  th e y  were 

unde rta ke n  by someone w i th  a m enta l h a n d ica p .

T h is  c h a p te r  i s  abou t th e  r e s id e n ts  in  D aren th  Park and 

th e  work u n d e rta ke n  t o  p re p a re  them f o r  d e p a r tu re  t o  t h e i r  

new homes. We w i l l  see how much th e  D arenth  s i t u a t i o n  

r e f l e c t s  th e  s tu d ie s  m entioned above in  t h i s  and in  

c h a p te r  n in e .  The f i r s t  is s u e  i s  t o  lo o k  a t  th e  

r e s id e n ts  as th e y  were in  Darenth  P a rk , e s t im a t in g  how 

much d i f f i c u l t y ,  based on o th e r  s tu d ie s ,  d i s t r i c t s  would 

fa ce  in  making s u i t a b le  p la c e s  in  th e  community f o r  t h e i r
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res id e n ts .

Residents in Darenth Park

I n fo r m a t io n  a b ou t th e  re s id e n ts  in  D aren th  Park has been 

made a v a i la b le  from  th e  assessments c a r r ie d  o u t  by Dr. 

Wing and he r re se a rch  team. F u l l  d e t a i l s  abou t th e  

r e s id e n ts  may now be found in  t h e i r  r e c e n t  p u b l i c a t i o n  on 

th e  f i r s t  phase o f  t h e i r  re se a rch  (W ing, 1989). The 888 

r e s id e n ts  l i v i n g  in  D arenth  in  August 1980 form ed th e  

b a s e l in e  o f  t h e i r  s tu d y ;  what f o l l o w s  i s  a summary o f  th e  

d e t a i le d  assessments th e y  c a r r ie d  o u t .

The h o s p i t a l  had somewhat more men th a n  women. Less th a n  

4% o f  th e  r e s id e n ts  were under th e  age o f  20; j u s t  o v e r  

42% were under th e  age o f  50. Over 18% were 70 yea rs  o r  

more. 122 r e s id e n ts  were dependent on w h e e lc h a irs .  44 

were b l i n d  o r  a lm o s t  t o t a l l y  b l i n d ;  6 were bo th  b l i n d  and 

d e a f .  O n e - f i f t h  o f  th e  h o s p i t a l  p o p u la t io n  was bo th  

s o c i a l l y  im p a ire d  and had seve re  b e h a v io u r  p rob lem s; a t  

th e  o th e r  end o f  th e  spec trum , 44% o f  th e  r e s id e n ts  were 

s o c ia b le  and had no b e h a v io u r  p rob lem s. More th a n  60% o f  

th e  r e s id e n ts  were assessed as be ing  s o c ia b le  ( r e c o g n is in g  

o th e r  peop le  and engag ing  in  some s o r t  o f  i n t e r a c t i o n ) .  

96 r e s id e n ts  had been in  th e  h o s p i t a l  f o r  more th a n  50 

y e a rs ;  a lm o s t h a l f  th e  p o p u la t io n  had been in  D aren th  

f o r  25 o r  more y e a rs .  40% o f  th e  r e s id e n ts  came from  

o u ts id e  th e  o f f i c i a l  ca tchm ent a re a , a l th o u g h  t h r e e -
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q u a r te r s  o f  the se  o r ig in a t e d  from  w i t h i n  South East Thames 

re g io n .  About h a l f  th e  r e s id e n ts  had no c o n ta c t  w i th  

f a m i ly  o r  f r i e n d s  beyond th e  h o s p i t a l ;  t h i s  was 

p a r t i c u l a r l y  t r u e  o f  th e  e ld e r l y  peop le  in  th e  h o s p i t a l  

whose f a m i l y  members m ig h t  have d ie d  o r  l i v e d  f u r t h e s t  

from  th e  h o s p i t a l .  On th e  o th e r  hand, as th e se  r e s id e n ts  

were o f t e n  among th e  le a s t  hand icapped , th e y  were more 

l i k e l y  t o  have d e f i n i t e  f r i e n d s h ip s  w i th  o th e r  r e s id e n ts  

o r  s t a f f  known f o r  many ye a rs  th a n  were th e  younger and 

more hand icapped r e s id e n ts .  (See t a b le s  8 . 1 - 8 . 4 ) .

A lm ost 40% o f  th e  r e s id e n ts  needed a s s is ta n c e  t o  u n d e rta k e  

such s e l f - c a r e  a c t i v i t i e s  as w ash ing , d re s s in g  and 

fe e d in g .  25% o f  th e  r e s id e n ts  s u f fe r e d  from  seve re  

in c o n t in e n c e .  Around 33% had seve re  b e h a v io u r  p rob lem s, 

a lth o u g h  some o f  th e se  r e s id e n ts  were s o c ia b le  in  o th e r  

re s p e c ts .  These re c o g n is e d  d i s a b i l i t i e s  in  te rm s o f  

c a p a c i t y  f o r  s u c c e s s fu l  community p lacem ents  were n o t  

e v e n ly  shared  a c ross  th e  d i s t r i c t s .  Thus, Brom ley s e c to r  

had th e  h ig h e s t  p e rce n ta g e  o f  peop le  w i th  b e h a v io u r  

prob lem s (4 0 )  w h i l s t  D a r t fo rd /G ra ve sh a m  s e c to r  th e  lo w e s t  

( 3 3 ) ;  G re e n w ich /B e x le y  s e c to r  th e  h ig h e s t  f o r  peop le  who 

were s o c ia b le  and had no b e h a v io u r  p rob lem s (4 7 )  w h i l s t  

D a r t fo rd /G ra ve sh a m  s e c to r  th e  lo w e s t  ( 3 8 ) .  

D a r t fo rd /G ra ve sh a m  had th e  h ig h e s t  p e rce n ta g e  o f  c l i e n t s  

in  w h e e lc h a irs  (24 ) w i th  Brom ley th e  lo w e s t  ( 9 ) .
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I n  g e n e ra l te rm s , th e  Darenth  p o p u la t io n  d id  n o t  pose 

unmanageable prob lem s f o r  r e s e t t le m e n t .  The d e f i c i t  in  

s o c ia l  and p e rso n a l ca re  s k i l l s  were a s p e c ts  wh ich  c o u ld  

be compensated f o r  by good e n v iro n m e n ta l  s u p p o r t  and 

t r a i n i n g .  Good d e t a i le d  p la n n in g ,  based on a knowledge o f  

th e  re s id e n ts *  needs, c o u ld  enab le  a l l  th e  r e s id e n ts  t o  

l i v e  in  th e  community.

O rg a n is in g  f o r  d e p a r tu re

When th e  D aren th  p r o j e c t  began, r e s id e n ts  o f  th e  h o s p i t a l  

were o rg a n is e d  i n t o  f i v e  s e c to r s ,  r e l a t i n g  t o  lo c a l  

a u t h o r i t i e s .  R e s id e n ts  were f u r t h e r  c a te g o r is e d  as 

ca tchm en t o r  n o n -ca tch m e n t.  H o s p i ta l  s t a f f  and re g io n a l  

and d i s t r i c t  o f f i c e r s  were fa ce d  w i th  th e  need t o  re s o lv e  

s e v e ra l  is s u e s :

g e t t i n g  agreement on th e  number o f  r e s id e n ts  t o  be 

ta ke n  by each d i s t r i c t ;  

a s s ig n in g  r e s id e n ts  t o  d i s t r i c t s ;

a s se s s in g  r e s id e n ts  and fo rm in g  g roups t o  l i v e  

to g e th e r ;

f i n d i n g  p lacem ents  f o r  th o se  r e s id e n ts  f o r  whom

d i s t r i c t  p lacem ents  were n o t  s u i t a b le .

We c o n s id e r  each o f  th e se  is s u e s  in  t u r n .

G e t t i n g  agreement on numbers:  R eg iona l o f f i c e r s  in te n d e d

t o  use th e  c lo s u re  o f  D arenth  Park t o  reduce th e

t r a d i t i o n a l  dependence on th e  h o s p i t a l  by lo c a l
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a u t h o r i t i e s  f o r  a d m iss io ns  based on s o c ia l  f a c t o r s .  

A l th o u g h  in  some lo c a l  a u t h o r i t i e s ,  lo c a l  p r o v is io n  had 

im proved , th e  h o s p i t a l  s t i l l  had a la rg e  p r o p o r t io n  o f  

r e s id e n ts  who c o u ld  f a i r l y  e a s i l y  l i v e  in  a l t e r n a t i v e  

p r o v is io n  in  t h e i r  lo c a l  com m un it ies  -  th e y  had no m ed ica l 

o r  n u rs in g  reason t o  be in  h o s p i t a l .  A c c o rd in g  t o  B e t t e r  

S e r v ic e s  norms, th e  seven d i s t r i c t s  u s in g  D aren th  Park 

r e q u i re d  825 beds in s te a d  o f  th e  988 p la c e s  a v a i la b le  in  

th e  h o s p i t a l  in  1978. The d e c is io n  was ta ke n  t o  fu n d  no 

more th a n  825 p la c e s  in  th e  d i s t r i c t s .

T h is  d e c is io n  seemed re aso n a b le  because o f  th e  age 

s t r u c t u r e  o f  th e  h o s p i t a l ’ s r e s id e n ts .  S t a t i s t i c a l  

a n a ly s is  showed t h a t  abou t 30 dea ths  would o c c u r  a n n u a l ly  

o v e r  th e  n e x t  f i v e  t o  e ig h t  y e a rs ,  and t h a t  would r e s u l t  

in  th e  number o f  r e s id e n ts  need ing  t o  be accommodated 

re d u c in g  t o  b e t t e r  match th e  number o f  p la c e s  th e  re g io n  

would fu n d .  A t  a g lo b a l  l e v e l ,  th e n ,  th e  r e g io n ’ s p rob lem  

o f  c o n v in c in g  d i s t r i c t s  th e y  would n o t  have t o  ta k e  more 

r e s id e n ts  than  B e t t e r  S e rv ic e s  in d ic a te d  norms, was 

re s o lv e d .

The non-ca tchm ent r e s id e n ts  posed a s e p a ra te  p rob lem . 

Agreement was reached e a r l y  on by th e  S te e r in g  Group t h a t  

th e  non -ca tchm ent r e s id e n ts  would be d i s t r i b u t e d  t o  

d i s t r i c t s  in  p r o p o r t io n  t o  th e  r e s id e n t  p o p u la t io n  o f  th e  

d i s t r i c t s .  However, i t  had been shown (Korman and
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G le n n e rs te r ,  1985) t h a t ,  when ta ke n  in  c o n ju n c t io n  w i th  

th e  number o f  ca tchm ent r e s id e n ts  each d i s t r i c t  had and 

th e  p lanned  le v e l  o f  p r o v is io n ,  th e  fo rm u la  would r e s u l t  

in  some d i s t r i c t s  hav in g  p la c e s  b u t  no r e s id e n ts  and 

o th e rs  to o  many r e s id e n ts  f o r  th e  number o f  p la c e s  th e y  

would be p r o v id in g  (see T a b le .8 . 5 ) .

N e g o t ia t io n s  between re g io n a l  and d i s t r i c t  o f f i c e r s  

r e s u l te d  in  t h i s  p rob lem  be ing  re s o lv e d  by two d i s t r i c t s  

(B rom ley  and Lewisham & N o rth  Southw ark) a g re e in g  t o  ta k e  

more non -ca tchm en t r e s id e n ts  than  th e  fo rm u la  in d ic a te d ,  

and B ex ley  be ing  a l lo w e d  t o  ta k e  no non -ca tchm en t 

r e s id e n ts  because o f  th e  d i f f i c u l t y  th e  d i s t r i c t  was 

e x p e r ie n c in g  in  f i n d in g  s i t e s .  The r e s o lu t i o n  o f  t h i s  

p rob lem  was eased c o n s id e ra b ly  by th e  new fu n d in g  p o l i c y  

w h ich  a l lo w e d  d i s t r i c t s  t o  r e c e iv e  d o w r ie s  f o r  each 

r e s id e n t  d is c h a rg e d  from  h o s p i t a l ,  r e g a rd le s s  o f  norms. 

By m id - 1984, th e re  was agreement on th e  number o f  

r e s id e n ts  go in g  t o  each d i s t r i c t .

A t t a c h i n g  r e s i d e n t s  t o  d i s t r i c t s :  Once th e  numbers had

been ag reed , i t  was th e n  l e f t  t o  th o se  d i s t r i c t s  t a k in g  

no n -ca tchm en t r e s id e n ts  t o  choose w h ich  ones th e y  would 

ta k e .  For th e  m a jo r i t y  o f  non -ca tch m e n t r e s id e n ts  t h i s  

p roce ss  worked s m o o th ly ;  th e y  were s e le c te d  by th e  

d i s t r i c t s  whose wards th e y  were on, e n s u r in g  c o n t i n u i t y  o f  

m ed ica l co ve r  and o f  f a m i l i a r i t y  w i t h  o th e r  r e s id e n ts .
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In  O c tobe r 1985, th e  S te e r in g  Group was n o t i f i e d  by th e  

h o s p i t a l  t h a t  a p p ro x im a te ly  50 r e s id e n ts  remained 

u n a l lo c a te d  and t h a t  some c l i e n t s  were on th e  d is c h a rg e  

l i s t  o f  more th a n  one d i s t r i c t .  The main p ro p o sa l made by 

th e  h o s p i t a l  manager a f f e c te d  Brom ley HA; Brom ley was 

asked t o  ta k e  a f u r t h e r  24 non -ca tchm en t r e s id e n ts .  T h is  

was r e je c te d  f o r  lo c a l  p o l i t i c a l  reasons , nam ely, th e  

im pac t i t  would have on i t s  r e l a t i o n s  w i th  th e  lo c a l  

c o u n c i l .  What was accep ted  by th e  m ee ting  was a new 

p roce d u re  by w h ich  th e  h o s p i t a l  would n o t i f y  a d i s t r i c t  o f  

th e  dea th  o f  a r e s id e n t  so a n o th e r  r e s id e n t  c o u ld  be 

s e le c te d  fro m  th e  n o n -a l lo c a te d  l i s t .  By th e  end o f  

1986, th e  number o f  non -ca tchm ent r e s id e n ts  re m a in in g  

u n a l lo c a te d  had d e c l in e d  t o  abou t 30.

Of th e se  30, however, 16 were th o u g h t  t o  have s p e c ia l  

needs. F iv e  were s u b je c t  t o  d e te n t io n  o rd e rs  under th e  

Menta l H e a lth  A c t .  T h is  p rob lem  was b ro u g h t  t o  th e  

a t t e n t i o n  o f  th e  S te e r in g  Group in  O c tobe r 1986. R eg iona l 

o f f i c e r s  th o u g h t  i t  u n l i k e l y  t h a t  th e se  r e s id e n ts  would be 

w i l l i n g l y  s e le c te d  by d i s t r i c t s ;  th e y  would r e q u i r e  

h ig h e r  s t a f f i n g  le v e ls  wh ich  would be e x p e n s iv e ;  w i t h  no 

t i e s  t o  th e  d i s t r i c t s ,  d i s t r i c t s  m ig h t  f i n d  i t  ha rd  to  

j u s t i f y  u s in g  lo c a l  fu n d s  f o r  t h e i r  s e r v ic e s .

In  l i g h t  o f  these  f a c t o r s  a s p e c ia l  m ee ting  o f  th e
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S te e r in g  Group was c a l le d .  To p re p a re  f o r  i t ,  a 

c o n s u l ta n t  p s y c h i a t r i s t  and th e  le a d e r  o f  th e  S p e c ia l 

Development Team assessed th e  16 r e s id e n ts  so t h a t  

in fo r m a t io n  abou t them c o u ld  be g iv e n  t o  d i s t r i c t s .  

Assessments were based on m edica l re c o rd s ,  n o t  p e rso n a l 

i n te r v ie w s .

The m eeting  a t  wh ich  th e se  a l l o c a t i o n s  t o  d i s t r i c t s  to o k  

p la c e  c o u ld  s c a rc e ly  be d e s c r ib e d  as c o n g e n ia l .  D i s t r i c t  

r e p r e s e n ta t i v e s  re c o g n ise d  t h a t  th e  h o s p i t a l  c o u ld  n o t  

c lo s e  u n t i l  the se  r e s id e n ts  had a l t e r n a t i v e  p la c e s .  But 

a s s ig n in g  th e se  r e s id e n ts  t o  d i s t r i c t s  c o u ld  h a rd ly  have 

come a t  a more d i f f i c u l t  t im e  f o r  th e  d i s t r i c t s .  O n ly  one 

d i s t r i c t ,  D a r t fo r d  & Gravesham, p lanned  t o  c a te r  f o r  

s p e c ia l  needs r e s id e n ts  w i t h in  i t s  main deve lopm ent, 

A rc h e ry  House, wh ich  a l lo w e d  some f l e x i b i l i t y  o f  numbers 

and o f  c a re .  A l l  o th e r  d i s t r i c t s  had b u i l t  s e r v ic e s  more 

o r  le s s  around th e  r e s id e n ts  th e y  had known th e y  would  be 

t a k in g ;  a b s o rb in g  new r e s id e n ts  meant p la n n in g  new 

s e r v ic e s .  T h is  f a c t o r  was in  a d d i t i o n  t o  q u e s t io n s  a b ou t 

c o s ts .  F u r th e r ,  th e re  was a t im e  f a c t o r ;  D aren th  was due 

t o  c lo s e  in  15 months t im e  and d i s t r i c t s  had doub ts  as to  

w he the r th e y  c o u ld  o rg a n is e  new s e r v ic e s  in  t h a t  p e r io d  o f  

t im e  as w e l l  as m a in ta in in g  th e  e x i s t i n g  programme o f  

d is c h a rg e s .

' R eg iona l o f f i c e r s ,  however, were adamant t h a t  th e  m eeting
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would  re s o l v e  th e  issu e  o f  d i s t r i c t  r e s p o n s i b i l i t y  f o r  

th e se  r e s i d e n t s .  D i s t r i c t s  were reminded t h a t  th e y  had

been r e q u i r e d  t o  make p r o v i s i o n  f o r  th e  whole  range o f

mental hand icap s e r v i c e s .  The p o s s i b i l i t y  o f  n e g o t i a t i n g  

e x t r a  funds  f o r  these  r e s id e n t s  was h e ld  o u t  t o  them;

th e y  were a ls o  reminded o f  p a s t  examples o f  r e g io n  showing 

sympathy t o  d i s t r i c t s *  p rob lem s.  I n  th e  end, th e  

i n e v i t a b l e  p r e v a i l e d ,  and d i s t r i c t s  agreed a d i s t r i b u t i o n  

o f  the se  r e s id e n t s .

A s s e s s in g  r e s id e n t s :  R e s id en ts  o f  Darenth  Park had

a l r e a d y  been assessed t w i c e .  The f i r s t  was by a nu rse  team 

w i t h i n  th e  h o s p i t a l .  The second was by th e  s o c i a l  work 

assessment team, a p p o in te d  th ro u g h  j o i n t  f i n a n c e  in  1980, 

and comple ted  by a s o c i a l  w o rke r  f rom  Bromley who remained 

a t  th e  h o s p i t a l  u n t i l  i t  c lo s e d .  T h is  assessment was

concerned p r i n c i p a l l y  w i t h  th e  a p p r o p r i a t e  k in d s  o f

r e s i d e n t i a l  accommodation needed, b u t  was n o t  used by many 

d i s t r i c t s  because th e  range o f  r e s i d e n t i a l  o p t i o n s  

c o n s id e re d  ( h o s p i t a l ,  LA h o s t e l ,  NHS h o s t e l ,  P a r t  I I I

home) d id  n o t  match th e  t y p e s  o f  f a c i l i t i e s  be ing  p la n n in g  

by d i s t r i c t s .  Some d i s t r i c t s  a l s o  r e j e c t e d  these

assessments because th e y  f a i l e d  t o  show any p o t e n t i a l  f o r  

deve lopment by th e  r e s i d e n t s ;  t h i s  may o r  may n o t  be 

t r u e ,  b u t  i t  was how th e y  were seen.

The t h i r d  assessment was c a r r i e d  o u t  by Dr.  Wing and her
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team as p a r t  o f  t h e i r  DHSS funded re s e a rc h .  These 

assessments  were used by two d i s t r i c t s  (m ent ioned  be low) 

b u t  were r e j e c t e d  by o th e r s  f o r  reasons s i m i l a r  t o  those  

r e j e c t i n g  th e  s o c ia l  work assessments.

In  g e n e ra l ,  d i s t r i c t s  wanted t o  assess t h e i r  r e s id e n t s

th e m se lve s .  Assessment was a way o f  g e t t i n g  t o  know th e

r e s i d e n t s  as peop le ;  r e s p e c t i n g  th e  i n d i v i d u a l i t y  o f  

r e s i d e n t s  was an i d e o l o g i c a l  p r i n c i p l e  and a l s o  a 

p r a c t i c a l  way o f  d e te rm in in g  who would l i v e  w i t h  whom in  

th e  new houses. F u r t h e r ,  as so many o f  t h e  d i s t r i c t  s t a f f  

were new, coming i n t o  p o s t  a f t e r  1982, i t  i s  q u e s t i o n a b le  

w he ther  th e y  were aware o f  these  p r i o r  assessments.

D a r t f o r d  & Gravesham had perhaps th e  e a s i e s t  t a s k ,  as th e  

s e n io r  s t a f f  were a l r e a d y  in  p o s t  and knew t h e i r  r e s i d e n t s  

q u i t e  w e l l .  D e sp i te  t h i s ,  th e y  h e ld  m u l t i - d i s c i p l i n a r y

re v ie w s  o f  each r e s i d e n t  i n v o l v i n g  m e d ic a l ,  n u r s i n g  and 

t r a i n i n g  depar tm en t  s t a f f .  There was no i n p u t  t o  t h e  

assessments f rom  anyone o u t s id e  th e  h o s p i t a l ,  and th u s  no 

c h a l le n g e  t o  th e  h e a l t h  p e r s p e c t i v e .

Bromley deve loped a moving on com mit tee  w h ich  had 

r e s p o n s i b i l i t y  f o r  a sse ss in g  and g ro u p in g  th e  r e s i d e n t s

p r i o r  t o  d is c h a rg e .  S h o r t l y  a f t e r  th e  1982 r e s t r u c t u r i n g  

o f  th e  NHS, th e  d i s t r i c t  a p p o in te d  s e v e ra l  s e n io r  s t a f f  t o  

menta l hand icap  s e rv ic e s ' :  a d i r e c t o r  o f  n u rs in g  s e r v i c e s ,
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a c l i n i c a l  p s y c h o lo g i s t ,  and a head o f  c l i e n t  t r a i n i n g  (a 

s o c i a l  wo rke r  by p r o f e s s i o n ) .  A new c o n s u l t a n t

p s y c h i a t r i s t  was a p p o in te d  when th e  d i s t r i c t ’ s c o n s u l t a n t  

a t  Darenth  r e t i r e d .  These o f f i c e r s ,  a long  w i t h  th e  s e n io r  

n u rs in g  o f f i c e r  f o r  th e  Bromley s e c t o r  a t  D a ren th ,  th e

Bromley s o c i a l  wo rke r  a t  th e  h o s p i t a l  and a r e p r e s e n t a t i v e

f rom  th e  Darenth  t r a i n i n g  depa r tm en t ,  formed th e  moving on 

com m it tee .  The commit tee  rev iewed each r e s i d e n t ,  i n v i t i n g  

th e  ward s i s t e r / c h a r g e  nurse  who knew th e  r e s i d e n t  b e s t  t o  

p a r t i c i p a t e  in  th e  re v ie w .  R e s id e n ts  were a l s o  i n v i t e d  t o  

a t t e n d .  From 1983 onwards, s t a f f  a p p o in te d  t o  th e  c l i e n t  

t r a i n i n g  and th e  psycho logy  s e r v i c e s  worked p a r t - t i m e  

a t  Da ren th ,  g e t t i n g  t o  know th e  r e s i d e n t s  o f  th e  s e c t o r .  

They to o  c o n t r i b u t e d  t o  th e  re v ie w s .

Reviews were re-exam ined c l o s e r  t o  th e  t im e  r e s id e n t s  

moved o u t  t o  ensure  any changes wh ich  had taken  p la c e  were 

no te d .  I n  t h i s  way, th e  moving on com mit tee  was a b le  t o

g e t  an o v e r a l l  v iew  o f  t h e i r  r e s id e n t s  and reach d e c i s io n s  

abou t  th e  most a p p r o p r i a t e  p lacements  f o r  them. T h is  

o v e rv ie w  o f  th e  r e s id e n t s  c o n t r i b u t e d  t o  th e  deve lopment 

o f  th e  d i s t r i c t ’ s p h i lo s o p h y  o f  s e r v i c e  p r o v i s i o n  which 

was s i g n i f i c a n t l y  m o d i f i e d  d u r i n g  1984 t o  c r e a t e  more 

v a r i e t y  o f  l i v i n g  s i t u a t i o n s  and t o  * d e - i n s t i t u t i o n a l i s e ’ 

t h e  d i s t r i c t ’ s 7 2 -p la c e  r e s i d e n t i a l  c e n t r e .

The Bromley model o f  a moving on com mit tee  was a l s o  used
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i n  Greenwich,  l a r g e l y  a t  th e  i n s t i g a t i o n  o f  th e  c l i n i c a l  

p s y c h o lo g i s t  a p p o in te d  in  1985. In  a d d i t i o n  t o  th e  s o c i a l  

work assessments and Dr. W ing ’ s assessments ,  th e  d i s t r i c t  

a l s o  had a v a i l a b l e  assessments comple ted  by i t s  c o n s u l t a n t  

p s y c h i a t r i s t  who r e t i r e d  in  1984. These l a t t e r  

assessments were on th e  whole r e j e c t e d  as be ing  to o  

judgm en ta l  and an e cdo ta l  as w e l l  as l a c k in g  i n f o r m a t i o n  on 

s e l f - c a r e  s k i l l s .  An i n t e r v i e w  schedu le  was des igned  which 

in c o r p o r a te d  th e  r e s u l t s  o f  Dr.  W ing ’ s DAS asseswsment, 

a sk in g  q u e s t io n s  abou t  m o b i l i t y ,  c o n t in e n c e ,  s e l f  h e lp  

s k i l l s ,  communica t ion  s k i l l s ,  e d u c t i o n a l  a b i l i t y ,  

b e h a v io u r ,  m ed ica l  i n f o r m a t i o n .  A f u r t h e r  s e t '  o f  

q u e s t io n s  d e a l t  w i t h  th e  r e s i d e n t ’ s s o c i a l  n e tw o rk :  

f r i e n d s  in  and o u t  o f  D a ren th ,  f a m i l y  c o n t a c t s ,  

s o c i a b i l i t y ,  day ca re  and l e i s u r e  a c t i v i t i e s ,  work 

e x p e r ie n c e ,  use o f  community f a c i l i t i e s  and p o t e n t i a l  f o r  

d e v e lo p in g  homemaking s k i l l s .  These q u e s t i o n n a i r e s  were 

used in  i n t e r v i e w s  w i t h  bo th  Darenth  Park ward s t a f f  and 

th e  r e s i d e n t  where p o s s ib l e .  Each member o f  th e  commit tee  

i n t e r v i e w e d  s i x  t o  e i g h t  r e s id e n t s .

O th e r  d i s t r i c t s  used t h e i r  community menta l hand icap  teams 

(CMHT) t o  assess th e  Darenth  r e s id e n t s  -  B e x le y ,  Lewisham 

& N o r th  Southwark ,  Camberwel l .  Lewisham & N o r th  Southwark 

had e a r l i e r  (1 9 8 1 /2 )  expe r im en ted  w i t h  d e t a i l e d  s e r v i c e  

needs assessment c a r r i e d  by c e n t r a l  co re  s t a f f ,  b u t  th ese  

proved t o  be v e ry  t im e-consum ing  and tended t o  d a te  f a i r l y
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r a p i d l y .  The work was then  handed ov e r  t o  th e  d i s t r i c t ’ s 

t h r e e  CMHTs who would a l s o  be managing t h e  new s e r v i c e s .  

In  Camberwel l ,  t h e  CMHT was drawn i n t o  asse ss in g  Darenth  

r e s id e n t s  because o f  th e  absence o f  any o t h e r  s t a f f  i n  th e  

d i s t r i c t  a b le  t o  c a r r y  o u t  t h a t  work ;  t h e i r  main f u n c t i o n  

was t o  p r o v id e  c l i n i c a l  s u p p o r t  s e r v i c e s  i n  th e  community.  

The appo in tm en t  o f  house managers and s u p p o r t  w o rke rs  

s e v e ra l  months in  advance o f  th e  open ing  o f  homes b ro u g h t  

i n  a n o th e r  group o f  s t a f f  concerned w i t h  a sse ss in g  and 

g ro u p in g  r e s i d e n t s .  E v e n ta u l l y  a r e s e t t l e m e n t  o f f i c e r  was 

a p p o in te d  a t  th e  end o f  1986 t o  b r i n g  i n  a degree o f  

c o o r d i n a t i o n  t o  a s i t u a t i o n  i n  wh ich  no p ro g re s s  was 

be ing  made.

In  West Lambeth th e  r o l e  o f  th e  CMHT had a l r e a d y  been 

e s t a b l i s h e d  as p r o v i d i n g  s e r v i c e s  t o  th e  community,  and 

team members’ t im e  was f u l l y  occup ied  w i t h  the se  t a s k s .  A 

s e p a ra te  h ig h  s u p p o r t  team was e s t a b l i s h e d  o f  f o u r  p e o p le ,  

funded f o r  t h r e e  yea rs  by th e  S p e c ia l  T ru s te e s  o f  S t .  

Thomas’ , t o  assess r e s id e n t s  and h e lp  them make th e  

t r a n s i t i o n  t o  th e  community.  T h is  team was i n  p o s t  by 

l a t e  1986 and had 30 r e s id e n t s  t o  assess .

W ith  so many s t a f f  in v o lv e d  i n  assessment,  most d i s t r i c t s  

saw th e  need t o  s y s te m a t is e  th e  assessment p roce ss .  Some 

o f  th e  CMHTs in  Lewisham & N o r th  Southwark used G e t t in g  to  

Know You (New Concepts f o r  t h e  Handicapped, I n c . ,  1982) as
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a b a s is  o f  c o l l e c t i n g  i n f o r m a t i o n .  The h ig h  s u p p o r t  team 

in  West Lambeth used Pathways to  Independence  ( J e f f r a e  and 

C h e se ld in e ,  1982) as an i n i t i a l  p ro ce d u re .  In  a l l  cases,

th e y  added c o n s id e r a b le  pe rsona l  knowledge o f  t h e i r

r e s id e n t s  as th e y  g o t  t o  know them. I t  was im p o r t a n t  f o r

th e  assesso rs  t o  spend a l o t  o f  t im e  w i t h  c l i e n t s  t o  see 

how th e y  responded in  d i f f e r e n t  t y p e s  o f  s i t u a t i o n s .  No 

one fo rm  was seen as be ing  capab le  o f  encompassing th e  

i d i o s y n c r a t i c  f e a t u r e s  t h a t  make up a p e r s o n a l i t y .

Form ing  g rou p s  among th e  r e s id e n t s :  The overwhe lm ing

m a j o r i t y  o f  Darenth  r e s id e n t s  would  be l i v i n g  i n  groups

r a t h e r  than  i n  i n d i v i d u a l  p lacem en ts ,  and th e  purpose  o f  

assessments was a ls o  t o  i d e n t i f y  c o m p a t ib le  g roups .

A l l  d i s t r i c t s  were a g a in s t  g rou p in g  peop le  a c c o rd in g  t o  

l e v e l s  o f  a b i l i t y  as t h i s  would  s c a r c e l y  be seen as a move 

tow ards  c r e a t i n g  a ’ normal*  e n v i ro n m e n t ,  bo th  f o r  th e  

r e s id e n t s  and t h e i r  n e ig h b o u rs .  I t  would  r e s u l t  i n  a 

h o u s e fu l  o f  peop le  w i t h  th e  same weaknesses and la c k  o f  

s k i l l s  and would n o t  f o s t e r  good l i v i n g  t o g e t h e r  

r e l a t i o n s h i p s  w i t h i n  th e  house. N e ighbours  would  see 

peop le  w i t h  a mental hand icap  as “ th e  same", p a r t i c u l a r l y  

f o r  those  w i t h  g r e a t e r  d i s a b i l i t i e s .

I n s te a d ,  th e  p r i n c i p a l  c r i t e r i o n  f o r  g ro u p in g  o f  r e s i d e n t s  

was f r i e n d s h i p .  R e s ide n ts  were asked w i t h  whom th e y  would
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l i k e  t o  l i v e  and d i s t r i c t s  t r i e d ,  as much as p o s s ib l e ,  t o  

ensure  t h a t  these  p re fe re n c e s  were met.  In  some 

in s ta n c e s ,  t h i s  meant ’ swapping* o f  r e s id e n t s  f rom  

d i f f e r e n t  d i s t r i c t s  t o  a l l o w  f r i e n d s  t o  l i v e  t o g e t h e r .

What d i s t r i c t s  soon found ,  however,  was t h a t  th e  m a j o r i t y  

o f  r e s id e n t s  d id  n o t  have s t r o n g  f r i e n d s h i p s  and so s t a f f  

were r e q u i r e d  t o  c r e a te  c o m p a t ib le  g roups .  T h is  was done 

on th e  b a s is  o f  common i n t e r e s t s ,  c o m p a t i b i l i t y  i n  te rms 

o f  b e h a v io u r ,  l i f e s t y l e  and p e r s o n a l i t i e s  ( e . g .  n o t  

p u t t i n g  more b o i s t e r o u s  o r  n o is y  peop le  w i t h  e l d e r l y  

r e s id e n t s  who l i k e d  q u i e t ) ,  a v o id in g  known 

i n c o m p a t i b i l i t i e s ,  o r  r e c o g n is in g  p re fe r e n c e s  f o r  p a r t i c u 

l a r  g e o g ra ph ic  l o c a t i o n s .

Many o f  t h e  s t a f f  i n t e r v i e w e d  found t h i s  th e  h a rd e s t  p a r t  

o f  t h e i r  work as th e y  were a t t e m p t in g  t o  make d e c i s io n s  

abou t  th e  p re fe re n c e s  o f  peop le  whom th e y  were j u s t  

g e t t i n g  t o  know them se lve s .  The ’ g e t t i n g  t o  know’ s tage  

had by i t s  ve ry  n a tu re  t o  o ccu r  o ve r  t im e  because many 

r e s id e n t s  would  o n ly  beg in  t o  e xp ress  t h e i r  p re fe re n c e s  o r  

w ishes a f t e r  they  began t o  t r u s t  t h e  new s t a f f .  Through 

v i s i t i n g  th e  h o s p i t a l  d i s t r i c t  s t a f f  were a b le  t o  spend 

t im e  w i t h  groups o f  r e s id e n t s  e i t h e r  in  th e  h o s p i t a l ’ s 

t r a i n i n g  f a c i l i t i e s ,  o r  i n  empty wards wh ich  were g ive n  t o  

d i s t r i c t s  t o  use as a meet ing  p la c e ,  o r  by t a k i n g  th e  

r e s id e n t s  o u t  o f  th e  h o s p i t a l  t o  see how v a r i o u s

208



co m b in a t io n s  o f  peop le  g o t  on t o g e t h e r .

I n  some d i s t r i c t s ,  th e  v iews o f  n u rs in g  s t a f f  were sough t  

as t o  how c o m p a t ib le  p a r t i c u l a r  g roups o f  r e s id e n t s  were. 

In  o t h e r  d i s t r i c t s ,  n u rs in g  s t a f f  were t h o u g h t  t o  be to o  

judgem en ta l  o r  p r o t e c t i v e  o f  r e s id e n t s  and t h e i r  v iews  

were n o t  sough t .  I n  one d i s t r i c t ,  c o n s id e r a b le

i n c o m p a t i b i l i t y  and even h o s t i l i t y  grew up between 

d i s t r i c t  s t a f f  and n u rs in g  s t a f f ,  based a t  l e a s t  as much 

on pe rso n a l  l i f e  s t y l e s  as any p a r t i c u l a r  g r ie v a n c e  o ve r  

work .  The s t a f f  employed by th e  d i s t r i c t  were t y p i c a l  o f  

t h e  k in d s  o f  persons found  in  i n n e r  c i t y  s o c i a l  work t y p e  

s i t u a t i o n s :  young, p ro b a b ly  more l e f t  than  r i g h t ,  u s u a l l y

in  je a n s  and o c c a s io n a l l y  o u t r i g h t  punk. N u rs in g  s t a f f  

f e l t  t h e y  were i l l - c h o s e n  t o  a c t  as models f o r  t h e i r  

r e s id e n t s  ("we don ’ t  a l l o w  ou r  p a t i e n t s  t o  wear t o r n  

c l o t h i n g ! " )  ( n o t  a c t u a l l y  t r u e :N K ) .

Some d i s t r i c t s  had more d i f f i c u l t y  i n  fo rm in g  g roups than  

o t h e r s .  I n  West Lambeth, o n ly  30 r e s i d e n t s  were 

t r a n s f e r r i n g  t o  th e  d i s t r i c t ,  and t h i s  sm a l l  number gave 

l i t t l e  f l e x i b i l i t y  t o  fo rm in g  g roups ;  h a p p i l y ,  th e  

m a j o r i t y  o f  these  r e s id e n t s  were e l d e r l y ,  s o c i a b l e  and had 

known each o th e r  f o r  y e a rs ;  t h e r e  were s e v e ra l  f r i e n d s h i p s  

wh ich  formed th e  base o f  g roups .  I n  Bromley t h e r e  was th e  

o p p o s i t e  p rob lem o f  to o  many f a c t o r s  t o  be take n  i n t o  

a cco u n t .  The d i s t r i c t  was t a k i n g  o u t  152 r e s i d e n t s .  I t
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had a p u r p o s e - b u i l t  h o s te l  o f  t h r e e  8 - p la c e  u n i t s ,  a 72- 

p la ce  r e s i d e n t i a l  c e n t r e  o f  n in e  houses, and p la c e s  

a v a i l a b l e  i n  an e x i s t i n g  h o s te l  wh ich  up t o  then  had been 

used f o r  women o n l y .  The f i r s t  group o f  24 r e s id e n t s  

t r a n s f e r r e d  t o  th e  h o s te l  moved on t o  group homes w i t h i n  2 

y e a rs ,  so t h e re  was a second i n t a k e  t o  th e  h o s t e l .  The 

d i s t r i c t  was t h e r e f o r e  w o rk ing  w i t h  abou t  12 groups o f  

r e s i d e n t s ,  most o f  whom would be moving o u t  o f  th e  

h o s p i t a l  w i t h i n  a s i x  month p e r io d  o f  t im e .  Changes were 

f r e q u e n t l y  made t o  groups t o  meet th e  f o l l o w i n g

c o n d i t i o n s :

ground f l o o r  accommodation f o r  th ose  in  w h e e lc h a i r s

o r  unab le  t o  wa lk  s t a i r s ;

keep ing  f r i e n d s  t o g e t h e r ;

keep ing  a ba lance  o f  sexes in  g roups ;

a l l o w in g  those  w a n t in g  a s i n g l e  bedroom t o  have one;

i n t r o d u c i n g  men i n t o  th e  a l l -w o m e n ’ s h o s t e l ;

e n s u r in g  groups were a t  l e a s t  c o m p a t ib le ,  i f  notbased

on f r i e n d s h i p ,  i n  te rm s o f  c o n v e r s a t i o n a l  a b i l i t y  and

b e h a v io u r .

Each change in  th e  p la c in g  o f  one r e s i d e n t  o f t e n  r e s u l t e d

in  changes t o  o t h e r  groups t o  keep th e se  f a c t o r s  in

b a lance .

A n o th e r  f a c t o r  t o  be c o n s id e re d  by d i s t r i c t s  was th e  typ e  

o f  accommodation a v a i l a b l e  f o r  peop le  w i t h  r e s t r i c t e d
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m o b i l i t y .  The in n e r  London d i s t r i c t s  o f t e n  had d i f f i c u l t y  

in  f i n d i n g  s u i t a b l e  p r o p e r t y  f o r  c o n v e rs io n  f o r  w h e e lc h a i r  

u s e rs ;  houses were t e r r a c e d ,  t a l l  and na rrow .  Gardens 

were n o t  a lways la r g e  enough t o  a l l o w  a back e x te n s io n  

bedroom and bathroom. The c o s t  o f  such c o n v e rs io n s  was 

o f t e n  q u i t e  h ig h .  The a l t e r n a t i v e  was a p u r p o s e - b u i l t  

u n i t  wh ich  by n e c e s s i t y  tended t o  c on g re ga te  th e  

w h e e lc h a i r  use rs  s e p a r a t e l y  f rom  o t h e r  r e s i d e n t s .  Such 

prob lems caused re a l  d i f f i c u l t i e s  in  d e c id in g  between 

id e o lo g y  and r e a l i t y .

L ik e w is e ,  however much th o u g h t  was g ive n  t o  g ro u p in g s  o f  

r e s i d e n t s ,  i t  d id  seem i n e v i t a b l e  t h a t  some r e s i d e n t s  were 

grouped t o g e t h e r  s o l e l y  because th e y  had been r e j e c t e d  by 

o t h e r s  -  no known f r i e n d s h i p s  and d i s r u p t i v e  o r  u n s o c ia b le  

b e h a v io u r  wh ich  was th o u g h t  h a rm fu l  o r  u n p le a s a n t  t o  

o t h e r s .  Some d i s t r i c t s  met t h i s  p rob lem by d e s ig n a t i n g  

one f a c i l i t y  f o r  those  w i t h  ’ c h a l l e n g in g *  b e h a v io u r ,  

w he ther  o r  n o t  t h i s  was o f f i c i a l l y  re c o g n ise d  as th e  

purpose o f  t h a t  u n i t .

A l l  d i s t r i c t s  were i n v o l v e d  in  ’ swapping* r e s i d e n t s  as a 

way o f  m a in ta in in g  i d e n t i f i e d  f r i e n d s h i p s .  In  most cases,  

t h i s  happened d u r in g  assessment and b e fo re  th e  r e s i d e n t s  

moved o u t ,  b u t  o c c a s i o n a l l y  i t  o c c u r re d  a f t e r  one o f  th e  

r e s id e n t s  had been d is c h a rg e d  and had expressed  h i s  o r  her  

unhapp iness because o f  a missed f r i e n d .  O the r  exchanges
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were made because p a re n ts  o r  r e l a t i v e s  had moved t o  

a n o th e r  d i s t r i c t  and wanted t h e i r  f a m i l y  member near  them. 

U s u a l l y  such exchanges were e a s i l y  made a l t h o u g h  in  one o r  

two cases f i n a n c i a l  c o n s id e r a t i o n s  may have th w a r te d  an 

exchange. I t  was n o t  a lways seen as necessary  f o r  f r i e n d s  

t o  l i v e  in  th e  same house; c lo s e  by would  be good enough 

so t h a t  th e y  co u ld  v i s i t .

I n d i v i d u a l  p la ce m e n ts :  A l l  d i s t r i c t s  were in v o l v e d  in

f i n d i n g  some p la ce s  in  p r i v a t e  o r  v o l u n t a r y  homes o r  i n  

l o c a l  a u t h o r i t y  accommodation in  o t h e r  p a r t s  o f  th e  

c o u n t r y .  The r e g i o n ’ s f u n d in g  p o l i c y  f o r  menta l hand icap  

s e r v i c e s  was p o s i t e d  on th e  assumpt ion  t h a t  some r e s id e n t s  

would  be p lace d  in  th e  community a t  l i t t l e  o r  no c o s t  t o  a 

d i s t r i c t s  and these  ’ sa v in g s *  would be used t o  ba lance  o u t  

th e  c o s t  o f  s e r v i c e s  d i r e c t l y  funded and p ro v id e d  by th e  

d i s t r i c t .

However, i n d i v i d u a l  p lacements  were n o t  a m a jo r  

c o n s i d e r a t i o n  f o r  most d i s t r i c t s .  Only  one d i s t r i c t ,  

D a r t f o r d  & Gravesham, made a s p e c ia l  a r rangem ent  t o  f i n d  

p la c e s  in  th e  p r i v a t e  and v o l u n t a r y  s e c t o r ,  due n o t  t o  

f i n a n c e  b u t  t o  a s h o r ta g e  o f  p la ce s  i n  r e l a t i o n  t o  th e  

number o f  r e s id e n t s  i t  had t o  accommodate.

I n  o t h e r  d i s t r i c t s ,  p r i v a t e  o r  v o l u n t a r y  p lacem ents  have 

been made f o r  th e  f o l l o w i n g  t y p e s  o f  reasons :
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a w ish  t o  be near a r e l a t i v e ;

a re q u i re m e n t  f o r  a s p e c i a l i s t  f a c i l i t y ;

a w ish  t o  remain i n  th e  D a r t f o r d  a rea ;

a w ish  t o  r e t u r n  t o  an area o f  o r i g i n .

C o n s id e ra b le  ca re  was take n  t o  see t h a t  such p la c e s  were 

a p p r o p r i a t e  and in  a t  l e a s t  two cases,  d i s t r i c t s  p a id  th e  

c o s t  o f  a d d i t i o n a l  s t a f f  t o  ensure  t h e i r  r e s i d e n t s  g o t  th e  

s e r v i c e s  th e y  r e q u i r e d  i n  someone e l s e ’ s f a c i l i t y .

P re p a r in g  r e s id e n t s  f o r  t h e  move

Care s t a f f  were a p p o in ted  i n  advance o f  houses o r  o t h e r  

f a c i l i t i e s  open ing  i n  o r d e r  t o  g e t  t o  know th e  r e s id e n t s  

and h e lp  p repa re  them f o r  th e  move t o  a v e ry  d i f f e r e n t

t y p e  o f  home f rom  th e  h o s p i t a l .

C l i e n t s  met w i t h  s t a f f  as i n d i v i d u a l s  and as a g roup ,  t o  

see how th e y  g o t  on t o g e t h e r .  They began by s t a y i n g  in

th e  h o s p i t a l  as a g roup ,  hav ing  a cup. o f  t e a  t o g e t h e r  o r

perhaps p r e p a r in g  a snack o r  l i g h t  meal.  They v i s i t e d  

th e  D a r t f o r d  a rea  i n d i v i d u a l l y  o r  i n  a group -  l o c a l

shops, pubs, th e  o u td o o r  m a rke t ,  th e  p e d e s t r i a n  shopp ing  

p r e c i n c t ,  l i b r a r i e s ,  c a fe s ,  cinema o r  b in g o .  They v i s i t e d  

f r i e n d s  i n  o t h e r  wards o r  o th e r  t r a i n i n g  c e n t r e s .  Some

t im e s  s p e c ia l  o u t i n g s  were a r ranged  t o  c e n t r a l  London.

In  h e lp in g  t o  p repa re  c l i e n t s  f o r  a move, s t a f f  would 

a s s i s t  c l i e n t s  t o  i d e n t i f y  th e  k in d s  o f  a c t i v i t i e s  th e y
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e n joyed  d o ing  o r  would  l i k e  t o  t r y ,  th e  k in d s  o f  food  th e y  

e s p e c i a l l y  e n jo y e d ,  what pe rsona l  po ssess ions  th e y  would  

ta k e  f rom  D aren th ,  what s o r t s  o f  t h i n g s  th e y  would l i k e  in  

t h e i r  new homes. C l i e n t s  would be taken  t o  see t h e i r  new

homes even i f  b u i l d e r s  were s t i l l  w o rk in g  on i t .  L a te r  on,

b e fo re  th e  f i n a l  move f rom  D a ren th ,  c l i e n t s  would  be 

i n v i t e d  t o  v i s i t  t h e i r  home, have a meal,  s t a y  o v e r n i g h t  

and then  f o r  a weekend, so t h a t  th e y  were moving i n t o  a 

p la c e  a l r e a d y  a b i t  f a m i l i a r .  I n  some in s ta n c e s ,  c l i e n t s  

were a b le  t o  choose pe rsona l  i tem s  such as sh e e ts  and 

to w e ls  o r  f u r n i t u r e  f o r  t h e i r  bedrooms. S t a f f  o f t e n  

encouraged r e s id e n t s  t o  make up an address  book a n d /o r  

pho to  album o f  f r e n d s  -  s t a f f  and r e s id e n t s  -  f ro m  Daren th  

P ark ,  th u s  showing c l i e n t s  t h a t  t h e i r  l i f e  i n  th e  h o s p i t a l  

was va lu e d  as p a r t  o f  t h e i r  pe rsona l  h i s t o r y .

D i s t r i c t s  were in  genera l  keen t o  h e lp  c l i e n t s  m a in ta in  

c o n t a c t  w i t h  t h e i r  f a m i l i e s  -  Greenwich a p p o in te d  a 

l i a i s o n  o f f i c e r  t o  see t h a t  f a m i l i e s  knew what was

happen ing,  had t im e  t o  exp ress  t h e i r  v iews  and g e t

reassu rances  when needed. F a m i l i e s  were i n v i t e d  t o  v i s i t  

homes b e fo re  r e s id e n t s  moved i n ,  t o  see where th e y  would  

be l i v i n g .  Many f a m i l i e s  had exp ressed ,  a t  th e  b e g in n in g  

o f  th e  p r o j e c t ,  a g r e a t  dea l  o f  concern  abou t  t h e  a b i l i t y  

o f  t h e i r  h o s p i t a l i s e d  f a m i l y  member t o  l i v e  i n  th e  

community o r  o f . t h e  community t o  t o l e r a t e  them. H o s p i t a l  

s t a f f ,  o f t e n  t h e ' o n l y  ones known t o  f a m i l i e s ,  had l i t t l e
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i dea  o f  what would happen t o  th e  r e s i d e n t ,  and so c o u ld  

o f f e r  f a m i l i e s  l i t t l e  c o m fo r t  o r  knowledge. Once d i s t r i c t  

s t a f f ,  however,  and e s p e c i a l l y  th ose  who would  be w o rk in g  

w i t h i n  th e  homes, were p u t  in  tou ch  w i t h  r e l a t i v e s ,  many 

o f  t h e i r  concerns  were a l l a y e d .  I n  one i n s ta n c e ,  p a re n ts  

w r o t e  t o  th e  Pr ime M i n i s t e r  because th e y  were so unhappy 

w i t h  t h e i r  so n ’ s p lacem en t ;  th e y  had moved t o  a 

n e ig h b o u r in g  borough and th e  DHA t h e r e  d id  n o t  have a 

s e r v i c e  s u i t a b l e  f o r  t h e i r  son, so he c o u ld  n o t  l i v e  as 

c lo s e  t o  them as th e y  would  have l i k e d .  Ye t  th e y  t o o  came 

t o  a cce p t  th e  p lacement  made f o r  him as a c c e p ta b le  and 

t h e i r  o b j e c t i o n s  lessened .

C o n c lu s ion

The work r e p o r te d  in  t h i s  c h a p te r  i l l u s t r a t e s  th e  complex 

range o f  t a s k s  needed t o  be unde r taken  i n  o r d e r  t o  move 

r e s id e n t s  f rom  h o s p i t a l  wards t o  sm a l l  homes i n  th e  

community.

No d i s t r i c t  a t te m p te d  t o  be gu ided  by th e  l i t e r a t u r e  on 

c h a r a c t e r i s t i c s  o f  s u c c e s s fu l  p lacements  i n  th e  community.  

I f  t h e y  had, th e y  would have r e a l i s e d  an e a r l y  n e c e s s i t y  

o f  d e v i s in g  t r a i n i n g  programmes f o r  th o se  c l i e n t s  w i t h  

c h a l l e n g in g  b e h a v io u rs  t o  p repa re  them f o r  l i f e  i n  th e  

community .  Had t h i s  been done, t h e r e  would have been t im e  

t o  l e a r n  c o n s t r u c t i v e  ways o f  t r a i n i n g  t o  m in im is e  th e  

s t r a i n  o f  th e  move f o r  th e  r e s id e n t s  and t h e i r  s t a f f .
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I n s te a d ,  what d id  happen was f a i r l y  p r e d i c t a b l e :  t h e  most

d i f f i c u l t  r e s id e n t s  were d is ch a rg e d  l a s t ,  making th e  

h o s p i t a l  more d i f f i c u l t  t o  manage d u r i n g  th e  rundown 

p e r i o d  and p u t t i n g  d i s t r i c t s  a t  a d is a d va n tag e  in  

r e s e t t l i n g  these  r e s id e n t s  because o f  th e  p re s s u re  towards  

th e  end t o  c lo s e  th e  h o s p i t a l .  The h o s p i t a l  i t s e l f  

p ro v id e d  no a d d i t i o n a l  f a c i l i t i e s  f o r  th e se  c l i e n t s ;  th e  

t r a d i t i o n a l  weaknesses o f  th e  h o s p i t a l  -  a c u s t o d ia l  

approach t o  c a re ,  an emphasis on t i d i n e s s  and r o u t i n e  

r a t h e r  than  in vo lve m e n t  w i t h  r e s id e n t s  -  p r e v a i l e d  d u r i n g  

th e  rundown as much as b e fo re .

A second lesson  f rom  th e  l i t e r a t u r e  was t h a t  a lm o s t  h a l f  

t h e  r e s id e n t s  co u ld  l i v e  i n  t h e  community w i t h o u t  m a jo r  

t r a i n i n g  programmes. T h is  would have he lped  d i s t r i c t s ,  

and in  p a r t i c u l a r  s t a f f  w o rk ing  in  th e  homes, t o  be le s s  

an x io us  o ve r  the  move. There were in s ta n c e s  o f  d e la y s  i n  

d is c h a rg e  which seemed t o  be due t o  s t a f f  r e lu c ta n c e  t o  

a c t u a l l y  open ing a home and t a k i n g  r e s p o n s i b i 1i t y  f o r  th e  

r e s i d e n t s .  There i s  a l s o  s t r o n g  a n e cd o ta l  e v id en ce  t h a t  

most r e s id e n t s  made th e  move v e ry  s u c c e s s f u l l y  w i t h  

p r e p a r a t i o n  which l a s t e d  o n ly  a co u p le  o f  months.

T h a t  so many is su e s  r e l a t i n g  t o  r e s i d e n t s  were re s o lv e d  

c o m p a r a t i v e ly  l a t e  in  th e  p r o j e c t  emphasizes bo th  th e  

i n i t i a l  c a p i t a l - l e d  impetus o f  th e  Darenth  p r o j e c t  and 

im po r tance  o f  th e  r o l e  o f  th e  r e g i o n , '  e s p e c i a l l y  th e

215



c o n t r i b u t i o n  o f  th e  mental hand icap  c o o r d i n a t o r  and th e  

re g io n a l  s t a f f  t r a i n i n g  o f f i c e r .  The h o s p i t a l  by i t s e l f  

d id  n o t  have a u t h o r i t y  t o  compel d i s t r i c t s  t o  a cce p t  

s o l u t i o n s  t o  prob lems wh ich  went a g a in s t  t h e i r  i n t e r e s t s .  

The a u t h o r i t y  o f  r e g io n  was needed f o r  such i s s u e s ;  

w i t h o u t  a w i l l i n g n e s s  t o  e x e r c i s e  such a u t h o r i t y ,  th e  

h o s p i t a l  would n o t  have c lo s e d .  L ik e w is e ,  th e  deve lopment 

o f  a s t a f f  t r a i n i n g  programme aimed s p e c i f i c a l l y  a t  

ru n n in g  s t a f f e d  group homes p ro v id e d  an i n c e n t i v e  f o r  most 

d i s t r i c t s  t o  reengage w i t h  th e  Darenth  p r o j e c t  and deve lop  

s e r v i c e s  a t  a much f a s t e r  pace.

T h is  c h a p te r  a l s o  i l l u s t r a t e s  th e  e x t e n t  t o  which 

d i s t r i c t s  had t o  le a r n  what t o  do as th e y  went a lo n g .  

Only  one d i s t r i c t ,  Brom ley,  s e t  up a s t r u c t u r e  and p rocess  

f o r  s y s t e m a t i c a l l y  asse ss in g  r e s id e n t s  and e x p l o r i n g  

p o s s ib l e  r e s i d e n t i a l  accommodation and pursued th e s e  ta s k s  

o ve r  f o u r  y e a rs .  The o t h e r  d i s t r i c t s  s t r u g g le d  u n t i l  

t h e y  a c q u i re d  s t a f f  who were n o t  f u l l y  engaged in  

d e v e lo p in g  th e  hous ing  programme and so c o u ld  assess 

r e s i d e n t s ,  and p r o v id e  some fo rm  o f  c e n t r a l  c o o r d i n a t i o n  

so t h a t  work was t a c k le d  s y s t e m a t i c a l l y  and 

c o m p re h e n s ive ly .  The im por tance  o f  h av in g  assessment and 

s e r v i c e  development r e s p o n s i b i l i t i e s  as a con t inuum  o f  

management u n d e r l i n e s  th e  f u t i l i t y  o f  th e  assum pt ion  t h a t  

d i s t r i c t s  cou ld  have p ic k e d  up assessments o f  r e s id e n t s  

c a r r i e d  o u t  by o th e r s  and used them f o r  t h e i r  own
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p la n n in g .  The new arrangements  o f  p u rch a se r  and p r o v i d e r  

f u n c t i o n s  i n  bo th  h e a l t h  and s o c i a l  s e r v i c e s  a u t h o r i t i e s  

a re  s t r o n g l y  sup p o r te d  by th e  ev id en ce  o f  t h e  Darenth  

p r o j e c t .

The d i f f i c u l t i e s  most menta l  hand icap  s e r v i c e s  had in  

s e c u r in g  adequate s t a f f  t o  h e lp  in  these  ta s k s  was a ls o  a 

r e f l e c t i o n  o f  th e  la c k  o f  r e c o g n i t i o n  g iv e n  by d i s t r i c t  

o f f i c e r s  t o  th e  c o m p le x i t y  and volume o f  work needed t o  

g e t  th e  new f a c i l i t i e s  open, and t h e r e f o r e  t o  th e  need t o  

make re sou rces  a v a i l a b l e  t o  u n d e r ta ke  th e  deve lopment o f  

s e r v i c e s  up t o  th e  p o i n t  a t  which th e y  became o p e r a t i o n a l .  

For s e v e ra l  d i s t r i c t s ,  t h e i r  f a i l u r e  t o  meet d e a d l in e s  was 

an outcome o f  inadequa te  s t a f f i n g  t o  c a r r y  o u t  th e  

necessary  work ,  t h e re b y  add ing  t o  th e  d i f f i c u l t y  o f  

managing th e  h o s p i t a l  and t o  s t r e s s  on e x i s t i n g  s t a f f .  How 

w e l l  o r  o th e rw is e  d i s t r i c t s  were o rg a n is e d  t o  c a r r y  o u t  

t h i s  work was im p o r ta n t  t o  s e r v i c e  managers i n  o r d e r  t o  be 

in  c o n t r o l  o f  t h e i r  work ;  i t  was o f  equal  im po r tance  f o r  

r e s id e n t s  and t h e i r  f a m i l i e s  in  h e lp in g  them th ro u g h  th e  

t r a n s i t i o n  p rocess .
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T a b le  8 .1 The age and sex of residents In 1980 
(of whom full details available)

Age (%)

Lambetiy
Southwark Lewisham

Greenwictv'Bexley Brtmley DartfonVGravesham
All

Districts
Age
Group
0-19 2.2 3.8 1.1

i
16.7 3.8

20-29 14.7 24.1 17.2 13.8 15.1 16.8
30-39 12.5 14.3 14.2 11.6 20.6 14.3
40-49 10.7 6.0 11.6 13.8 13.5 11.2
50-59 18.8 21.8 15.0 21.0 15.1 17.9
60-69 18.8 21.0 22.1 20.3 11.9 19.3
70-79 16.1 6.8 13.5 16.6 6.3 12.680f 6.2 2.2 5.3 2.9 0.8 4.1
All 100 100 100 100 100 100
Residents % Sv

Sex
M 61.6 45.9 50.7 57.9 57.1 57.1
F 38.4 32.2 49.3 42.1 42.9 42.9

Nuntoers 224 133 267 138 126 888



T a b le  8 .2

Residents and their type of disability in 1980: by borough

Lambeth/ Dartford & All
Southwark Lewisham Bexley Gravesham Brcmley
In Wheelchairs
25 15 40 30 i2 122

Totally or almost 
totally blind
9 16 7 10 2 44

1

Blind and Deaf
1 1 3



0 z
z

T a b le  8 .3

The behaviour patterns of residents in 1980

Type of Behaviour Lanbetty
Southwark Lewisham

Greenwidy
Bexley

Dartfony
Gravesham Bromley Total

Socially inpaired 
with behaviour 
problems

40
(17.4%)

37
(27.8%)

56
(21.0%)

28
(2&.2%)

25
(18.1%)

186
(20.9%)

Socially inpaired 
with no behaviour 
problems

40
(17.9%)

23
(17.3%)

41
(15.3%)

37
(29.4%)

23
(16.7%)

164
(18.4%)

Sociable, behaviour 
problems 43

(19.2%)
15

(11.3%)
44

(16.5%)
14

(11.1%)
31

(22.5%)
147

(16.6%)
Sociable, no behaviour 101 
problems (45.0%)

58
(43.5%)

126 47 59
(47.2%) (37.3%) (42.7%)

391
(44.0%)



T a b le  8 .4 Residents* length of stay In hospital in 1980

Years Lairbetiy
Southwark Lewisham

Greerwidy
Bexley

Dartfony
Gravesham Bromley

Total
Nos,

Less than 
1 year 2 0 0 6

1
0 8

1-5 15 6 14 16 15 66
6-10 12 12 16 18 5 63
11-15 11 12 33 13 4 73
16-20 39 21 43 28 17 148
21-25 23 15 27 20 13 98
26-30 8 8 9 7 7 39
31-35 9 6 16 3 5 39
36-40 14 4 11 3 11 43
41-45 15 11 18 4 13 61
46-50 47 24 48 2 33 154
51-55 8 6 13 2 7 36
56-60 11 6 8 2 4 31
61-65 8 2 6 1 3 2066-70 1 0 1 1 0 371-75 0 0 1 0 1 276-80 1 0 3 0 0 4

Total 224 133 267 126 138 888
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T a b l e  8.5 N u m b e r s  of p l a c e s  a n d  of r e s i d e n t s

Sector Catchment
Residents

Agreed no. 
of non
catchment

Total
number

Number of 
places being 
being provided

Dartford and 
Gravesham

80 40 120 120

Bromley 36 50 86 144
Greenwich/Bexley 137 72 209 214
Lewisham 39 31 70 24
Lambeth/Southwark 150 91 214 120*

* These places were for Camberwell/West Lambeth residents, including 
those sector residents who belonged to the N. Southwark part of 
Lewisham and North Southwark.



Chapte r  9

Local A u t h o r i t i e s  and J o i n t  P la n n in g  

I n t r o d u c t i o n

For a t  l e a s t  t h r e e  decades, an o b j e c t i v e  o f  c e n t r a l  

government has been t o  promote c o l l a b o r a t i o n  between 

h o s p i t a l  and community-based h e a l t h  and s o c i a l  s e r v i c e s .  

T ha t  c o l l a b o r a t i o n  was seen as necessary  was a r e c o g n i t i o n  

t h a t ,  f o r  c l i e n t s  who were e l d e r l y ,  o r  s u f f e r e d  f rom  

c h r o n i c  p h y s ic a l  o r  mental d i s a b i l i t i e s ,  s e r v i c e s  would  be 

r e q u i r e d  f rom  s e p a ra te  and autonomous agenc ies  t o  meet 

t h e i r  f u l l  range o f  needs, and how th ese  agenc ies  worked 

i n d i v i d u a l l y  would a f f e c t  o t h e r  complementary a g e n c ies .  

C o l l a b o r a t i o n  was t h e r e f o r e  im p o r ta n t  a t  d i f f e r e n t  l e v e l s :  

a t  an o p e r a t i o n a l  l e v e l  d e l i v e r i n g  s e r v i c e s  t o  c l i e n t s  in  

a c o h e re n t  and comprehens ive way; a t  a s t r a t e g i c  l e v e l  t o  

ensure  a ba lanced approach t o  s e r v i c e  p r o v i s i o n ,  i n c l u d i n g  

w o rk ing  towards  m u tu a l l y  c o m p a t ib le  g o a ls ,  and t o  s u p p o r t  

t h e  s h i f t  f rom  h o s p i t a l  t o  community c a re .  There was a ls o  

an e f f i c i e n c y  a spe c t  t o  c o l l a b o r a t i o n ;  e f f e c t i v e

c o l l a b o r a t i o n  would a v o id  w a s te fu l  o v e r l a p  and d u p l i c a t i o n  

o f  s e r v i c e  p r o v i s i o n .

An e a r l y  example o f  p a r a l l e l  p la n n in g  was th e  H o s p i t a l  

P lan (Cmnd 1604, 1962),  f o l l o w e d  one yea r  l a t e r  by l o c a l

a u t h o r i t y  community h e a l t h  and w e l f a r e  p la n s  (Cmnd 1973,
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1963),  in tended  t o  be a response t o  th e  consequences o f  

t h e  H o s p i t a l  P lan by s e t t i n g  o u t  th e  deve lopment o f

community s e r v i c e s  t o  lessen  dependency on h o s p i t a l  ca re  

f o r  s e v e ra l  groups w i t h i n  th e  p o p u la t i o n .  I n  r e a l i t y ,  

t h e  two p la n s  had l i t t l e  t o  do w i t h  each o t h e r ;  t h e r e  was

no e v idence  t h a t  th e  l o c a l  a u t h o r i t i e s  responded t o

s p e c i f i c  h o s p i t a l  p la n s  f o r  t h e i r  l o c a l i t i e s ,  o n l y  t o

gene ra l  t r e n d s .

A more s i g n i f i c a n t  a t te m p t  a t  j o i n t  p la n n in g  was made as 

p a r t  o f  th e  1974 NHS r e o r g a n i s a t i o n ,  wh ich  was in te n d e d  t o  

c r e a te  a s t r u c t u r e  a b le  t o  overcome th e  re c o g n is e d  

d e f i c i e n c i e s  o f  th e  e x i s t i n g  h e a l t h  and w e l f a r e  sys tem s:  

im ba lances between geog ra p h ic  a re a s ,  between a c u te  and 

c h r o n i c  ca re  g roups ,  between h o s p i t a l  and community 

s e r v i c e s ,  and between t r e a tm e n t  and p r e v e n t io n  (Cmnd 5055, 

1972).  Once i t  was agreed l o c a l  government would  n o t  be 

made r e s p o n s ib le  f o r  managing th e  NHS, o t h e r  means needed 

t o  be found t o  secu re  b e t t e r  i n t e g r a t i o n  o f  r e l a t e d  s e r v 

i c e s .  J o i n t  p la n n in g  was t o  be th e  means by wh ich  two 

se p a ra te  a u t h o r i t i e s  produced a s i n g l e  p la n  m u t u a l l y  

a c c e p ta b le ,  th e  p ro d u c t  o f  " c lo s e  and c o n t i n u i n g  

c o o p e r a t i o n "  (DHSS, 1973).

The f i r s t  s te p  was t o  p r o v id e  c o - te r m in o u s  b o u n d a r ie s  

between a rea  h e a l t h  a u t h o r i t i e s  and l o c a l  a u t h o r i t i e s ,  so 

t h a t  each s e r v i c e  was concerned w i t h  th e  same p o p u la t i o n .

224



Second ly ,  th e  1973 NHS ( R e o r g a n is a t i o n )  A c t  r e q u i r e d  

h e a l t h  and lo c a l  a u t h o r i t i e s  t o  e s t a b l i s h  a member- leve l  

J o i n t  C o n s u l t a t i v e  Committee (JCC) whose f u n c t i o n  would  

be t o  a d v ise  t h e i r  r e s p e c t i v e  a u t h o r i t i e s  on a p p r o p r i a t e  

j o i n t  approaches t o  s e r v i c e  deve lopment and d e l i v e r y .  I n  

a d d i t i o n ,  l o c a l  a u t h o r i t i e s  were g ive n  o n e - t h i r d  

membership o f  AHAs.

A p la n n in g  system was i n i t i a t e d  in  th e  NHS in  1976, a t  th e  

same t im e  t h a t  a r rangements  f o r  j o i n t  p la n n in g  were 

s t r e n g th e n e d .  J o i n t  ca re  p la n n in g  teams (JCPT) were 

e s t a b l i s h e d  f o r  s t r a t e g i c  s e r v i c e  deve lopment ;  the se  were 

t o  r e p o r t  d i r e c t l y  t o  t h e  JCC and t h e i r  r e s p e c t i v e  

a u t h o r i t i e s  (DHSS, 1977a).  I n  a d d i t i o n ,  j o i n t  f i n a n c e  was 

in t r o d u c e d  t o  h e lp  j o i n t  p la n n in g  by r e q u i r i n g  bo th  

a u t h o r i t i e s  t o  agree on t h e  e x p e n d i t u r e  o f  t h i s  money. 

J o i n t  f i n a n c e  money, i n  r e a l i t y  a r e l a t i v e l y  sm a l l  sum, 

was t o p - s l i c e d  f rom th e  NHS budget  t o  be used f o r  

p r o j e c t s  i n  th e  community wh ich  would r e p r e s e n t  b e t t e r  use 

o f  t h a t  sum o f  money than  i f  i t  had been sp e n t  on h e a l t h  

c a re .  I t  was used l a r g e l y  f o r  p r i o r i t y  g roups ;  th e  

government hoped i t  would  i n f l u e n c e  l o c a l  a u t h o r i t y  

p r i o r i t i e s  by s t i m u l a t i n g  community-based s e r v i c e s .  A 

f u r t h e r  boos t  was g iven  i n  1983 th ro u g h  th e  ca re  i n  th e  

community i n i t i a t i v e  wh ich  extended j o i n t  f i n a n c e  f o r  up 

t o  ten  yea rs  a t  100% fu n d in g  b u t  t i e d  t h i s  c l o s e l y  t o  

peop le  coming o u t  o f  h o s p i t a l  (DHSS, 1983c) .
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The e x p e r ie n c e  o f  j o i n t  p la n n in g ,  up t o  th e  m id -1980s ,  

showed t h a t  i t  had l a r g e l y  f a i l e d  t o  l i v e  up t o  e a r l y  

a s p i r a t i o n s .  * Many case s t u d ie s  o f  j o i n t  p la n n in g  c i t e d  

th e  d i f f e r e n c e s  between h e a l t h  and l o c a l  a u t h o r i t i e s  wh ich  

worked a g a in s t  j o i n t  p la n s :  d i f f e r e n c e s  in  p o l i t i c a l

a c c o u n t a b i l i t y ,  b u d g e t t i n g  p rocesse s ,  o p e r a t i o n a l  and 

p la n n in g  p ro c e d u re s ,  p r o f e s s io n a l  p e r s p e c t i v e s  and 

t r a d i t i o n s ,  and d i f f e r e n c e s  in  p r i o r i t y  a t ta c h e d  t o  is su e s  

(e .g .B ro w n  1976, Booth 1981, G le n n e r s te r  e t  a l  1983, 

W r ig h t  and She ldon ,  1985, McGrath 1989).  C o te r m in o s i t y  

was n o t  u n i v e r s a l l y  a c h ie ve d .  I n  th e  s h i r e s  i t  r e l a t e d  t o  

o n ly  one l e v e l  o f  l o c a l  government (W is tow ,  1982);  i n  

o t h e r  s i t u a t i o n s  i t  i g n o re d  th e  prob lems o f  an AHA 

p r o v i d i n g  s e r v i c e s  t o  l o c a l  a u t h o r i t i e s  beyond i t s  

b o u n d a r ie s ,  th e  t r a d i t i o n a l  l o n g - s t a y  h o s p i t a l  s i t u a t i o n

(S a rg e n t ,  1979).  Beyond th e se  s t r u c t u r a l  i s s u e s ,  however,  

were o t h e r s  wh ich  r e l a t e d  t o  t h e  t y p e s  o f  knowledge

i n d i v i d u a l s  and o r g a n i s a t i o n s  needed t o  have o f  each o th e r  

(Nocon, 1989) and t o  b a r g a in in g  and n e g o t i a t i n g  s k i l l s  

needed t o  made j o i n t  p la n n in g  work ( C h a l l i s ,  1988).

J o i n t  f i n a n c e  was n o t  t h o u g h t  t o  have been v e ry  much more 

s u c c e s s f u l .  The i n c e n t i v e s  p ro v id e d  by j o i n t  f i n a n c e  and

ca re  in  th e  community were seen as inadequa te  t o  b r i n g

abou t  a s i g n i f i c a n t  s h i f t  tow ards  community care  (Wistow 

and Hardy, 1985).  Both th e se  schemes h i g h l i g h t e d  a f u r t h e r
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s e t  o f  d i f f e r e n c e s  between h e a l t h  and l o c a l  a u t h o r i t i e s ,  

i n  te rms o f  d e f i n i t i o n s  o f  community ca re  (more l o c a l  

r e s i d e n t i a l  o r  more domic-i 1 i a r y /d a y  c a re )  and how 

community ca re  was t o  be b rou g h t  abou t  (by  c l o s i n g  

h o s p i t a l s  o r  by d e v e lo p in g  l o c a l  s e r v i c e s  t o  p re v e n t  

a d m iss io n s )  (W is tow,  1983).

R e f l e c t i n g  on 16 yea rs  o f  j o i n t  p la n n in g ,  two broad 

f e a t u r e s  s tan d  o u t .  F i r s t ,  th e  same assum pt ions  made 

abou t  p la n n in g  i n  th e  NHS p la n n in g  system were made abou t  

j o i n t  p la n n in g :  bo th  p la n n in g  a c t i v i t i e s  were based on a 

r a t i o n a l  comprehens ive  model which p o s i t e d  c e r t a i n  

c o n d i t i o n s  f o r  s u c c e s s fu l  p la n n in g :  concordance on

o b j e c t i v e s ;  an adequate and shared i n f o r m a t i o n  base; a 

r i g o r o u s  a n a l y t i c  c a p a c i t y ;  o r g a n i s a t i o n a l  good w i l l  (Webb 

and Wistow, 1986).  C r i t i q u e s  o f  th e  accom p l ishm ents  o f  

j o i n t  p la n n in g  showed how f a r  f rom  r e a l i t y  these  

assumpt ions  were and t h e i r  a u th o rs  were drawn tow ards  

re c o g n is in g  t h a t  th o se  in s ta n c e s  in  wh ich  j o i n t  p la n n in g  

had been s u c c e s s fu l  d i s p la y e d  q u i t e  d i f f e r e n t  f e a t u r e s :  

f r e q u e n t  and c o n s i s t e n t  i n t e r a c t i o n  t o  e v o lv e  a shared 

v iew  o f  s e r v i c e  deve lopment and p e rson a l  t r u s t  i n  th e  

pe rsonne l  o f  " t h e  o t h e r  s i d e " ;  fo cu s  on l i m i t e d  and 

c u r r e n t  p rob lems r a t h e r  than  an a b s t r a c t  s t r a t e g y ;  a 

g r e a t e r  emphasis  on u se r  in v o lv e m e n t  o r  r e p r e s e n t a t i o n  as 

a means o f  f o c u s s in g  on outcomes r a t h e r  than  i n p u t s .  Even 

th e  successes o f  j o i n t  p la n n in g ,  however,  had n o t  r e s u l t e d
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i n  s i g n i f i c a n t  changes t o  th e  s o c i a l  ca re  system and have 

been pa tchy  o ve r  th e  c o u n t r y .

The second f e a t u r e  im p a c t in g  on j o i n t  p la n n in g  

a s p i r a t i o n s  was th e  d isharmony between p o l i c i e s  f o r  j o i n t  

p la n n in g  and o t h e r  ty p e s  o f  p o l i c i e s  f o r  h e a l t h  and s o c i a l  

s e r v i c e s .  D u r ing  th e  1980s i n c r e a s i n g l y  t i g h t  f i n a n c i a l  

c o n t r o l s  were b e ing  e x e rc i s e d  by c e n t r a l  government o ve r  

bo th  s t a t u t o r y  s e r v i c e s  which made th e  NHS eager t o  shed 

r e s p o n s i b i l i t i e s  and lo c a l  a u t h o r i t i e s  u n w i l l i n g  t o  

a c q u i r e  new ones w i t h o u t  guaran teed f u n d in g .  A new system 

o f  a c c o u n t a b i l i t y  re v ie w s  was i n i t i a t e d  in  th e  NHS which 

p ro v id e d  an i n c e n t i v e  fo r .  th e  h e a l t h  s e r v i c e  t o  p la n  

community s e r v i c e s  s e p a r a t e l y  i f  agreements w i t h  l o c a l  

a u t h o r i t i e s  c o u ld  n o t  be reached. A l l o w in g  g r a n t s  t o  be 

made d i r e c t l y  t o  hous ing  a s s o c ia t i o n s  by th e  NHS had a 

s i m i l a r  e f f e c t .  C e n t ra l  government gave o u t  c o n t r a d i c t o r y  

messages, th u s  f a i l i n g  t o  s u p p o r t  i t s  i n t e n t i o n s  f o r  j o i n t  

p ia n n i  n g .

The Darenth  Park p r o j e c t  was in te n d e d  t o  be an e x e r c i s e  in  

j o i n t  p la n n in g .  The seven l o c a l  a u t h o r i t y  d i r e c t o r s  o f  

s o c i a l  s e r v i c e s  were re p re se n te d  on th e  S te e r in g  Group by 

two d i r e c t o r s ,  one o f  whom was v i c e - c h a i rm a n  o f  th e  

S te e r in g  Group; i t  was seen then  as a nove l  a r rangement  

t o  have a non-NHS person as v i c e - c h a i r  and h e a l t h  s e r v i c e  

o f f i c e r s  were proud th e y  had encouraged t h i s .  We now
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examine how j o i n t  planning fa re d  in the Darenth p r o je c t .

C o l l a b o r a t i o n  p r i o r  t o  1983

The i n i t i a l  s ta n ce  taken  by l o c a l  a u t h o r i t i e s  i n  th e  

ca tchment area  was t h a t  th e y  were i n t e r e s t e d  i n  becoming 

p a r t n e r s  in  th e  Darenth p r o j e c t ;  th e y  b e l ie v e d  t h a t  t h e r e  

were many peop le  in  Darenth  who c o u ld  be more 

a p p r o p r i a t e l y  ca red  f o r  by s o c i a l  s e r v i c e s  than  by h e a l t h  

s e r v i c e s .  The assessment s tu d y  funded by th e  re g io n  bu t  

c a r r i e d  o u t  by a team o f  s o c i a l  w o rke rs  showed t h a t  t h i s  

was t r u e .  Bu t  l o c a l  a u t h o r i t i e s  expec ted  th e  h e a l t h  

s e r v i c e  t o  meet a l l  c o s ts  a s s o c ia te d  w i t h  r e l o c a t i n g  these  

r e s id e n t s  i n t o  th e  community.  The NHS was c u r r e n t l y  

r e c e i v i n g  fu n d in g  f o r  th e se  r e s i d e n t s ;  t r a n s f e r  o f  

r e s p o n s i b i l i t y  sh ou ld  be matched by t r a n s f e r  o f  f u n d s .

T h is  argument was t e s t e d  by Southwark C o u n c i l  i n  1981 and 

th e  r e g io n  re fu s e d  t o  meet th e  f u l l  c o s ts  o f  t h a t  scheme, 

on th e  grounds i t  c o u ld  n o t  l e g a l l y  t r a n s f e r  m ains tream 

revenue o u t s i d e  th e  NHS (see c h a p te r  6 ) .  I t s  fu n ds  had t o  

be used t o  p r o v id e  h e a l t h  c a re ;  i f  r e s i d e n t s  d id  n o t  need 

h e a l t h  c a re ,  th e  NHS c o u ld  n o t  pay f o r  them. Second ly  

t h e r e  was an is s u e  o f  how much money. New s e r v i c e s  were 

l i k e l y  t o  be more e xp e n s iv e ,  because th e y  were in te n d e d  t o  

be a s i g n i f i c a n t  improvement o ve r  th e  q u a l i t y  o f  ca re  

p ro v id e d  in  th e  h o s p i t a l .  Local a u t h o r i t i e s  wanted f u l l  

c o s ts  t o  be met; th e  re g io n  was b e g in n in g  t o  g e t  w o r r i e d
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i t  would  n o t  have enough fu n d in g  t o  meet those  c o s t s .

Local  a u t h o r i t i e s  w i th d re w  f rom  th e  Darenth  Park S te e r in g  

Group a t  th e  b e g in n in g  o f  1982, and d id  n o t  r e t u r n  u n t i l  

a f t e r  ca re  i n  th e  community c i r c u l a r  had been issu ed  and 

th e  re g io n  had d e v ise d  i t s  own fu n d in g  p o l i c y .  T h e i r

absence, however,  a l lo w e d  d i s t r i c t  h e a l t h  a u t h o r i t i e s  t o  

g e t  on w i t h  t h e i r  own arrangements  so t h a t  by th e  t im e  

l o c a l  a u t h o r i t i e s  reappeared ,  most d i s t r i c t s  had more o r  

le s s  comple ted  p la n s  f o r  th e  number o f  r e s i d e n t s  th e y  

would be t a k i n g  o u t  o f  Da ren th .  The absence o f  s o c i a l

s e r v i c e s  r e p r e s e n t a t i o n  a t  th e  S te e r in g  Group made no 

d i f f e r e n c e  t o  th e  p ro g re s s  o f  th e  p r o j e c t ;  some th o u g h t  i t  

he lp ed .

F inance was n o t  th e  o n ly  prob lem f o r  l o c a l  a u t h o r i t i e s ;  

t h e r e  were o t h e r  f a c t o r s  wh ich  added t o  th e  d i f f i c u l t i e s  

o f  j o i n t  p la n n in g .  F i r s t  was a d i f f e r e n c e  in  p o p u la t i o n s .  

Local p a re n ts  were o f  course  aware o f  th e  Darenth  p r o j e c t  

and o f  p la c e s  b e ing  made a v a i l a b l e  i n  th e  community f o r  

peop le  f rom  th e  h o s p i t a l .  They began a s k in g  abou t  

r e s i d e n t i a l  f a c i l i t i e s  f o r  t h e i r  c h i l d r e n  whom th e y  had 

k e p t  o u t  o f  h o s p i t a l ;  t h i s  p u t  p re s s u re  on l o c a l

a u t h o r i t i e s  t o  pay a t t e n t i o n  t o  a d i f f e r e n t  aud ience  than  

Darenth  Park r e s i d e n t s .

A second f a c t o r  was p la n n in g  c a p a c i t i e s  o f  l o c a l
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a u t h o r i t i e s .  Du r ing  th e  f i r s t  f i v e  yea rs  o f  th e  p r o j e c t ,  

no l o c a l  a u t h o r i t y  devoted any o f  i t s  own s t a f f  t im e  t o  

p la n n in g  rep lacem ent  f a c i l i t i e s  f o r  Darenth  Park .  Most 

s o c i a l  s e r v i c e s  depar tm en ts  were f a i r l y  weak in  p la n n in g  

and deve lopment c a p a c i t y ;  s t a f f  i n  th e se  s e c t i o n s  were 

o f t e n  seen as more e x p e n d ib le  than  were s e r v i c e  p r o v i d e r s  

when c u ts  came ( G le n n e r s te r  e t  a 7, 1983).  Development t im e  

was used f o r  a d e p a r tm e n t ’ s own p r i o r i t i e s ,  n o t  f o r  

h e lp in g  Da ren th .  A t  a p r a c t i c a l  l e v e l ,  i t  was d o u b t fu l  

whe ther  l o c a l  a u t h o r i t i e s  had th e  c a p a c i t y  t o  p la n  and 

implement a programme a t  th e  pace r e q u i r e d  by th e  r e g io n  

w i t h o u t  a d d i t i o n a l  re s o u rc e s .

The r e l a t i o n s h i p s  e s t a b l i s h e d  between h e a l t h  and l o c a l  

a u t h o r i t i e s  v a r i e d  c o n s id e r a b ly  a c ro s s  th e  seven d i s t r i c t s  

as would  be expected  g ive n  th e  d i f f e r e n t  s e r v i c e  

t r a d i t i o n s ,  p o l i t i c a l  makeup and p e r s o n a l i t i e s  i n v o l v e d .  

The f o l l o w i n g  examples show how v a r i e d  th e  n a tu re  o f  th e  

i n t e r a c t i o n s  were amongst th o se  who most a c t i v e l y  pursued 

" j o i  n t n e s s " .

Examples o f  a j o i n t  approach

C o l l a b o r a t i o n  th ro ug h  c o n f l i c t : One d i s t r i c t  emerged w i t h  

an agreed comprehensive j o i n t  s t r a t e g y  -  Greenwich.  T h is  

came a f t e r  two yea rs  o f  q u a r t e r l y  m e e t in g s ,  w i t h  th e  J o i n t  

Care Working Group (JCWG) c h a i r e d  by an a s s i s t a n t  d i r e c t o r  

o f  s o c i a l  s e r v i c e s .  The JCWG succeeded a h e a l t h  ca re
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p la n n in g  team f o r  menta l hand icap wh ich  had been c h a i r e d  

by a h e a l t h  a u t h o r i t y  member who was a ls o '  a l o c a l  

c o u n c i l l o r .  Both the  h e a l t h  a u t h o r i t y  and th e  l o c a l  

a u t h o r i t y  had r e c e n t l y  drawn up p la n s  wh ich  were f a i r l y  

d i f f e r e n t  i n  c o n te n t  and to n e .  The JCWG was t o  r e c o n c i l e  

th e se  two documents t o  ensure  t h a t  s e r v i c e  deve lopments  

would be complementary .

The two s t a t u t o r y  a u t h o r i t i e s  had q u i t e  d i f f e r e n t  v iews 

abou t  th e  s i z e  and typ e  o f  p r o v i s i o n ,  based on d i v e r g e n t  

p h i l o s o p h ie s  o f  c a re .  The DHA used B e t t e r  S e r v ic e s  

norms, add ing  t o  t h a t  th e  known s h o r t f a l l  i n  th e  l o c a l  

a u t h o r i t y  p r o v i s i o n  and new p r o v i s i o n  f o r  s h o r t - t e r m  c a re .  

The l o c a l  a u t h o r i t y  th o u g h t  t h a t  would  r e s u l t  i n  e x c e s s iv e  

h e a l t h  s e r v i c e  beds. L ik e w is e ,  d i s t r i c t  o f f i c e r s  t h o u g h t  

th e  l o c a l  a u t h o r i t y ’ s w ish  t o  make p a r t  o f  i t s  p r o v i s i o n  

s u i t a b l e  f o r  s e v e r e l y  handicapped peop le  m isg u id ed ;  i t  

sh ou ld  be concerned s o l e l y  w i t h  th e  more a b le .

Because e x i s t i n g  p la n s  would n o t  be adequate f o r  th e  

number o f  r e s i d e n t s  in  Darenth  Park f o r  whom i t  was 

r e s p o n s ib le ,  d i s t r i c t  o f f i c e r s  began c o n t a c t i n g  l o c a l  

e s t a t e  agents  t o  f i n d  s u i t a b l e  p r o p e r t y .  T h is  i n t e r e s t e d  

th e  s o c i a l  s e r v i c e s  depar tm en t  c o n s id e r a b l y ,  as i t  

r e p re s e n te d  a v e ry  d i f f e r e n t  model o f  ca re  f rom  e x i s t i n g  

o r  p lanned NHS p r o v i s i o n ,  and one wh ich  th e  s o c i a l  

s e r v i c e s  depa r tm en t  saw as coming w i t h i n  i t s  range o f
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r e s p o n s i b i l i t y ;  t h e r e  co u ld  be a "boundary  p ro b le m " .  By 

th e  end o f  1985, some degree o f  compromise had been

reached which recog n ise d  t h a t  th e  h e a l t h  a u t h o r i t y  sho u ld  

r e t a i n  r e s p o n s i b i l i t y  f o r  th e  more s e v e r e l y  handicapped 

coming o u t  o f  h o s p i t a l ,  and p o s s i b l y  f o r  peop le  w i t h  

seve re  hand icaps s t i l l  i n  th e  community.  The l o c a l  

a u t h o r i t y  would now become in v o lv e d  in  p la n n in g  f o r  

r e s i d e n t s  o f  lower  dependenc ies coming o u t  o f  Da ren th .  

T h is  was th e  b a s is  o f  th e  q u id  p ro  quo .

T h is  t r u c e  was b ro u g h t  i n t o  q u e s t io n  when a t  t h e  end o f  

A p r i l  1986, p la n s  f o r  th e  development o f  th e  4 8 -p la c e

r e s i d e n t i a l  c e n t re  and a 9 0 -p la c e  day c e n t r e  a t  t h e  Royal 

H e r b e r t  s i t e  had t o  be scrapped ,  because th e  r e g io n  had 

re c e iv e d  what was termed a "generous"  o f f i c e r  by a 

supe rm arke t  c h a in  f o r  th e  s i t e .  The d i s t r i c t ’ s h e a l t h  

ca re  p la n n in g  team was reconvened t o  i n fo rm  th e  l o c a l  

a u t h o r i t y  and v o l u n t a r y  o r g a n i s a t i o n s  o f  t h i s  and t o  

p r e s e n t  t o  them a l t e r n a t i v e  p ro p o s a ls .

The l o c a l  a u t h o r i t y  d i d  n o t  r e a c t  w e l l  t o  t h i s .  To some 

e x t e n t  o f f i c e r s  f e l t  t h a t  th e y  had been made f o o l s  by th e  

h e a l t h  a u t h o r i t y ;  n e g o t i a t i o n s  abou t  t h e  s i t e  had been

go ing  on f o r  s e v e ra l  months, b u t  th e y  had n o t  been

in fo rm e d .  They had l o y a l l y  su p p o r te d  th e  Royal H e r b e r t  

deve lopment in  p u b l i c  c o n s u l t a t i o n  and th ro u g h  th e  l o c a l  

a u t h o r i t y  p la n n in g  p roce ss ,  n o t  because th e y  l i k e d  i t ,
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t h e y  d id  n o t  -  i t  v i o l a t e d  a lm os t  a l l  o f  t h e i r  p h i lo s o p h y  

o f  c a re ;  th e y  su pp o r ted  i t  because th e  DHA seemed 

de te rm ined  t o  go ahead. A l l  t h i s  now seemed in  v a in .

The h e a l t h  ca re  p la n n in g  team m eet ing  to o k  no d e c i s i o n ,  

b u t  a l lo w e d  some t im e  f o r  comments. One month l a t e r  th e  

JCWG met. T h is  meet ing  was a t te n d e d  by th e  d i r e c t o r  o f  

s o c i a l  s e r v i c e s .  He and h i s  c o l le a g u e s  p r o t e s te d  t h a t  

th e y  were be ing  p resen ted  w i t h  a f a i t  a cco m p l i  by th e  DHA 

y e t  a g a in .  They saw th e  change in  p la n s  making p o s s ib l e  a 

r a d i c a l  r e t h i n k  o f  th e  o v e r a l l  s e r v i c e  p o s i t i o n  in  th e  

b o ro u g h .

The s o c i a l  s e r v i c e s  o f f i c e r s  o b je c te d  t o  th e  proposed 

c o n c e n t r a t i o n  o f  32 peop le  on one s i t e ,  e s p e c i a l l y  as th e y  

would be th e  most handicapped r e s i d e n t s .  A t  th e  same t im e ,  

th e y  p u t  i n  a b id  t o  manage th e  re m a in in g  16 p la c e s  l o s t  

f rom  th e  Royal H e r b e r t ,  now t o  be p ro v id e d  i n  o r d i n a r y  

h o u s in g ,  c la im in g  th ey  had th e  e x p e r ie n c e  and e s t a b l i s h e d  

management p rocedu res  t o  s u p p o r t  group homes. To f u r t h e r  

these  schemes, i t  suggested a j o i n t  r e s e t t l e m e n t  team o f  

one o f f i c . e r  f rom  each a u t h o r i t y  t o  produce p la n s  and t o  

t u r n  these  i n t o  s e r v i c e s .  More d r a m a t i c a l l y ,  t h e  d i r e c t o r  

o f  s o c i a l  s e r v i c e s  p u t  f o rw a rd  th e  s o c i a l  s e r v i c e s *  case 

h i m s e l f .  Ra ther  than  r e j e c t  th e  b o ro u g h ’ s v iews  o u t  o f  

hand, th e  h e a l t h  s e r v i c e  o f f i c e r s  agreed t o  c o n s u l t  th e  

re g io n  t o  see i f  t im e  would p e r m i t  r e t h i n k i n g  t h e i r
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s e r v i  c e s .

By J u l y ,  th e  proposed p la n s  had been m o d i f i e d .  They now 

c o n s is t e d  o f  20 p la ce s  a t  th e  B r i t i s h  H o s p i t a l  f o r  Mothers 

and Bab ies s i t e ,  and two p u r p o s e - b u i l t  bungalows o f  s i x  

p la c e s  each a t  th e  G o ld ie  Le igh  s i t e ,  le s s e n in g  th e  

c o n c e n t r a t i o n  o f  r e s id e n t s  on one s i t e .  The d i s t r i c t  

hoped t h a t  th e  remainder  o f  G o ld ie  Le igh  s i t e  would be 

s o ld  f o r  o r d i n a r y  h ou s ing ,  t h e re b y  i n t e g r a t i n g  th e  

bungalows i n t o  a l o c a l  community. Two r e s e t t l e m e n t  

o f f i c e r s ,  one f rom  each s t a t u t o r y  agency, were be ing  

a p p o in te d  t o  p ro g re ss  these  p la n s ;  th ese  o f f i c e r s  

g r a d u a l l y  to o k  on th e  r o l e  o f  " r e t i c u l i s t s "  ( F r ie n d  e t  a 7, 

1974),  f o r g i n g  new ch a ne ls  o f  communica t ion  between th e  

a u t h o r i t i e s .  By th e  m id d le  o f  1987, th e  j o i n t  p la n n in g  

group had an agreed j o i n t  s ta te m e n t  o f  s t r a t e g y  f o r  th e  

n e x t  f o u r  yea rs  o f  s e r v i c e  deve lopment.

The w i th d ra w a l  f rom  th e  Royal H e r b e r t  s i t e  had p ro v id e d  an 

o p p o r t u n i t y  t o  r e t h i n k  s e r v i c e  p h i lo s o p h y .  O the r  f a c t o r s  

were a ls o  a t  work.

- t h e  c o n s u l t a n t  p s y c h i a t r i s t  r e t i r e d  in  th e  m id d le  o f  

1985. T h is  meant one le s s  v o ic e  t o  speak up f o r  a more 

t r a d i t i o n a l ,  m e d i c a l l y  o r i e n t e d  s e r v i c e .

-A new UGM f o r  P r i o r i t y  Care S e rv ic e s  came i n t o  p o s t  in
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May 1986. He had worked in  an a rea  where h e a l t h  and 

s o c i a l  s e r v i c e s  had c o l l a b o r a t e d  t o g e t h e r  t o  deve lop  new 

menta l hand icap s e r v i c e s  based on o r d i n a r y  h o u s in g .  He was 

s y m p a th e t i c  t o  th e  s o c i a l  s e r v i c e s  model o f  ca re  and t o  

t h e i r  c la im  f o r  e x p e r t i s e  i n  managing t h a t  t y p e  o f  

s e r v i  c e .

-A new f u l l  t im e  p s y c h o lo g i s t  was a p p o in te d  t o  th e  mental

hand icap  s e r v i c e .  She c re a te d  a moving on commit tee  t o
%

assess th e  Greenwich r e s id e n t s  in  Daren th  Park ,  showing 

t h a t  th e y  were younger and had a much w id e r  range o f  

a b i l i t i e s  than  had been p r e v i o u s l y  t h o u g h t .

-The d i s t r i c t  had re c e iv e d  funds  f rom  th e  DHSS t o  deve lop  

a new f a c i l i t y  f o r  c h i l d r e n  (under  DA(3)83 G e t t i n g  

m e n t a l l y  handicapped c h i l d r e n  o u t  o f  h o s p i t a l ) .  T h i s  u n i t  

was run w i t h  o p e r a t i o n a l  p o l i c i e s  c lo s e  t o  th e  p r i n c i p l e s  

o f  n o r m a l i s a t i o n ,  and t h i s  gave c o n f id e n c e  t o  th e  

d i s t r i c t  abou t  p r o v i d i n g  s e r v i c e s  on a d i f f e r e n t  model o f  

c a re .

T h is  c o in c id e n c e  o f  e v e n ts ,  which occu red  ro u g h ly  w i t h i n  

s i x  t o  tw e lv e  months,  le d  t o  th e  o n ly  i n s ta n c e  where a 

s i g n i f i c a n t  number o f  Darenth  Park r e s i d e n t s  were | 

t r a n s f e r r e d  ac ross  t o  th e  ca re  o f  a s o c i a l  s e r v i c e  

depa r tm en t  w i t h i n  th e  t im e s c a le  o f  th e  Darenth  p r o j e c t .  

Some measure o f  c o l l a b o r a t i o n  came a f t e r  c o n s id e r a b le
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c o n f l i c t ;  th e  two a u t h o r i t i e s  agreed t o  s h i f t  t h e  bound

a ry  o f '  s e r v i c e  p r o v i s i o n  between them so t h a t  th e  l o c a l  

a u t h o r i t y  c o n f in e d  th e  h e a l t h  a u t h o r i t y  t o  ca re  f o r  th e  

most d i s a b le d  r e s id e n t s  o n l y .  New p e r s o n a l i t i e s  and a lo s s  

o f  a s i t e  f o r  a new f a c i l i t y  c r e a te d  th e  space in  which 

change c o u ld  be n e g o t ia te d .

C o l l a b o r a t i o n  th ro u g h  p r i v a t i s a t i o n :  Bex ley  p ro v id e d

a n o th e r  model o f  c o l l a b o r a t i o n  -  p r i v a t i s a t i o n .  I n  th e  

m id d le  o f  1988, c o n s u l t a t i o n s  to o k  p la c e  on a p rop osa l  t o  

p r o v id e  a j o i n t  r e s i d e n t i a l  s e r v i c e  by a n ew ly - fo rm ed  

p r i v a t e  o r g a n i s a t i o n .  T h is  was th e  c u lm in a t i o n  o f  a t te m p ts  

o ve r  s i x  yea rs  t o  f i n d  ways f o r  th e  a u t h o r i t i e s  t o  

c o o p e ra te .  The h e a l t h  a u t h o r i t y  had r e l i e d  t o t a l l y  on 

Darenth  Park ;  t h e r e  were no l o c a l  menta l  hand icap  h e a l t h  

s e r v i c e s  and no l o c a l  t r a d i t i o n  f o r  such s e r v i c e s .  The 

l o c a l  a u t h o r i t y  had some s e r v i c e s ,  p r i n c i p a l l y  f o r  peop le  

w i t h  moderate hand icaps .  Day ca re  s e r v i c e s  were p ro v id e d  

f o r  th e  more hand icapped,  b u t  these  were l i m i t e d  and s t i l l  

exc luded  some a d u l t s  on th e  grounds t h a t  th e y  were to o  

d i f f i c u l t  t o  manage.

When Bex ley  became a d i s t r i c t  h e a l t h  a u t h o r i t y  i n  1982, a 

j o i n t  ca re  p la n n in g  group (JCPG) f o r  mental hand icap  

s e r v i c e s  was e s t a b l i s h e d .  The d i s t r i c t  wanted t o  ensure  

t h a t  p ro g re ss  on s e r v i c e s  f o r  th e  Darenth  r e s id e n t s  to o k  

p la ce  in  th e  w id e r  c o n t e x t  o f  comprehens ive  community
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mnenta l hand icap s e r v i c e s .  W i t h in  a y e a r ,  th e  DHA had 

produced a d r a f t  comprehensive s t r a t e g y ;  th e  l o c a l  

a u t h o r i t y  was n o t  a b le  t o  e i t h e r  respond t o  i t  o r  t o  

produce a d r a f t  p la n  f o r  i t s  own s e r v i c e s .  The JCPG 

d r i f t e d  and was e v e n t u a l l y  d i s s o l v e d  by th e  new d i s t r i c t  

g ene ra l  manager a t  th e  end o f  1985. I n  i t s  p la c e ,  he 

e s t a b l i s h e d  a ta s k  f o r c e ,  much s m a l le r  i n  membership and 

focussed  s o l e l y  on p r o g re s s in g  p la n s  f o r  th e  Darenth  Park 

p r o j e c t ;  o u t  o f  t h i s  group came th e  p rop osa l  f o r  and 

im p le m e n ta t io n  o f  a Bex ley  Housing C o n so r t ium .  J o i n t  

w o rk in g  d is c u s s io n s  now to o k  p la c e  i n  th e  J o i n t  C o n s u l ta 

t i v e  Committee which soon issued  a s ta te m e n t  o f  i n t e n t  t o  

c r e a te  a j o i n t  s e r v i c e  and a j o i n t  s t r a t e g y .  T h is  

engendered no a c t i o n  b u t  was a marker  a t  member l e v e l  t h a t  

some arrangement needed t o  be worked o u t .

Both s t a t u t o r y  a u t h o r i t i e s  were e x p e r ie n c in g  changes in  

pe rsonne l  a t  s e n io r  l e v e l .  Bex ley  H e a l th  A u t h o r i t y  had 

c re a te d  a common s t r u c t u r e  f o r  menta l hand icap  and 

community h e a l t h  s e r v i c e s  i n  1982. No s e n io r  a p po in tm en ts  

were made a t  t h a t  t im e ;  in s te a d  p o s ts  were g r a d u a l l y  

f i l l e d  below. A p r o j e c t s  o f f i c e r  was a p p o in te d  i n  1984 t o  

d eve lop  p la n s  f o r  th e  Darenth  r e s i d e n t s .  A u n i t  

a d m i n i s t r a t o r  was a l s o  a p p o in te d .  A UGM f o r  bo th  menta l 

hand icap  and menta l i l l n e s s  came i n t o  p o s t  in  th e  m id d le  

o f  1986. A d i v i s i o n a l  manager f o r  mental hand icap  s e r v i c e s  

was n o t  a p p o in te d  u n t i l  January  1988. The consequence o f
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t h i s  s low  b u i l d - u p  o f  th e  management s t r u c t u r e  was t h a t  

d e c i s io n s  about  th e  n a tu re  o f  s e r v i c e s  were made f a i r l y  

low down in  th e  o r g a n i s a t i o n  and n o t  a l l  o f  th e  w id e r  

i m p l i c a t i o n s  were seen. In  M a r c h /A p r i l  1987, th e  DGM was 

d ism isse d  and a new one a p p o in te d ,  as w e l l  as a new 

D i r e c t o r  o f  F inance and in  1988, a new . D i r e c t o r  o f  

P Iann i  n g .

W i t h in  th e  l o c a l  a u t h o r i t y ,  pe rsonne l  changes were a ls o  

o c c u r i n g .  The D i r e c t o r  o f  Housing and Persona l  S o c ia l  

S e rv ic e s  to o k  e a r l y  r e t i r e m e n t  a f t e r  a m i ld  h e a r t  a t t a c k  

in  1985; th e  C h ie f  S o c ia l  S e rv ic e s  O f f i c e r  l e f t  n o t  long 

a f t e r  t h a t  and a t  s h o r t  n o t i c e .  An A s s i s t a n t  C h ie f  S o c ia l  

S e rv ic e s  O f f i c e r ,  r e s p o n s ib le  f o r  re sea rch  and 

deve lopment ,  was a p p o in te d  in  m id-1986.  The v a ca n c ie s  o f  

th e  two most s e n io r  s o c i a l  s e r v i c e s  o f f i c e r s  b ro u g h t  i n t o  

p la y  s e n io r  s t a f f  f rom  th e  C h ie f  E x e c u t iv e  and f i n a n c e  

d i r e c t o r a t e .  The c e n t r a l  concerns  o f  the se  s t a f f  were t o  

g e t  i s su e s  re s o lv e d  and t o  do so a t  minimum c o s t ;  th e y  

were n o t  p a r t i c u l a r l y  concerned w i t h  debates  abou t  th e  

n a tu re  o f  c a re .

W i t h in  months o f  h i s  a r r i v a l ,  t h e  a s s i s t a n t  c h i e f  s o c i a l  

s e r v i c e s  o f f i c e r  produced a paper o u t l i n i n g  how l o c a l  

a u t h o r i t y  s e r v i c e s  c o u ld  be deve loped a t  no a d d i t i o n a l  

c o s t  t o  th e  C o u n c i l ,  th ro u g h  th e  in v o lv e m e n t  o f  an 

independen t  o r g a n i s a t i o n  t o  p ro v id e  r e s i d e n t i a l  s e r v i c e s
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on a c o n t r a c t u a l  b a s is .  T h is  would a l l o w  c l i e n t s  t o  c la im  

a h ig h e r  l e v e l  o f  s o c i a l  s e c u r i t y  b e n e f i t .  W i th  these  

s a v in g s ,  th e  C o u n c i l  c o u ld  both  expand and improve i t s  

e x i s t i n g  s e r v i c e s ,  i n c l u d i n g  day and r e s p i t e  c a re .

These p ro p o s a ls  re cog n ise d  s e v e ra l  p rob lems c u r r e n t l y  

f a c i n g  o f f i c e r s  and members o f  th e  c o u n c i l .  F i r s t  was th e  

inadequacy o f  e x i s t i n g  c o u n c i l  s e r v i c e s  t o  meet c u r r e n t  

and f u t u r e  a n t i c i p a t e d  demand. Second ly ,  by showing how 

such deve lopments  c o u ld  be unde r taken  w i t h o u t  r e q u i r i n g  

a d d i t i o n a l  c o u n c i l  f u n d s ,  th e  s o c i a l  s e r v i c e s  o f f i c e r s  

were o f f e r i n g  an inducement t o  members t o  agree t o  an 

expans ion  o f  s e r v i c e s ,  someth ing  i t  was known c o u n c i l l o r s  

would n o t  agree i f  i t  had. t o  be funded by th e  r a t e s .  The 

in vo lv e m e n t  o f  an o u t s i d e  o r g a n i s a t i o n  was a n o th e r  

inducement;  th e  C ou n c i l  c o u ld  be seen t o  be " l e a d in g  th e  

way" i n  th e  c e n t r a l  gove rnm en t ’ s p h i lo s o p h y  t h a t  l o c a l  

a u t h o r i t i e s  sh o u ld  oversee  r a t h e r  than  d i r e c t l y  p r o v id e  

s e r v i c e s .

L a s t l y ,  these  p ro p o s a ls  showed a way o f  overcom ing th e  

concerns  f e l t  by c o u n c i l l o r s  abou t  t h e  expense o f  menta l 

hand icap  s e r v i c e s  be ing  deve loped by th e  h e a l t h  a u t h o r i t y .  

The DHA’ s s e r v i c e  was based on a s i g n i f i c a n t  c o n t r i b u t i o n  

towards  c o s ts  by th e  c l i e n t s  c l a im in g  s o c i a l  s e c u r i t y  

b e n e f i t s .  Local  a u t h o r i t y  o f f i c e r s  th o u g h t  t h a t  th e  

Bex ley Housing C onsor t ium  was s im p ly  to o  c lo s e  t o  th e
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h e a l t h  a u t h o r i t y  t o  be seen as inde p en d en t .  I f  a t  some 

s ta g e ,  th e  DHSS dec ided  t o  s to p  pa y ing  th e  h ig h  l e v e l  o f  

b e n e f i t ,  th e  DHA would n o t  be a b le  t o  meet th e  f u l l  c o s ts  

o f  th e  s e r v i c e  and th e  l o c a l  a u t h o r i t y  would  somehow have 

t o  p i c k  up th e  p ie c e s .  A l t e r n a t i v e l y ,  th e  f i n a n c i a l  c r i s i s  

c o u ld  j e o p a r d i z e  th e  independence o f  Bex ley  H e a l th  

A u t h o r i t y .

The p ro p o s a ls  f o r  a j o i n t  p r i v a t e  r e s i d e n t i a l  s e r v i c e  

e v e n t u a l l y  appeared as a b r i e f  p roposa l  in  Feb rua ry  1987. 

The DHA D i r e c t o r  o f  F inance agreed w i t h  th e  l o c a l  

a u t h o r i t y  t h a t  th e  c o s ts  o f  th e  h e a l t h  a u t h o r i t y ’ s c u r r e n t  

r e s i d e n t i a l  s e r v i c e s  were to o  h ig h .  He in  t u r n  was a b le  

t o  co n v in ce  th e  d i s t r i c t ’ s o t h e r  s e n io r  managers t h a t  

changes had t o  be made and an agreement on a j o i n t  s e r v i c e  

w i t h  th e  l o c a l  a u t h o r i t y  would p re s e n t  th e  b e s t  way 

fo rw a r d .  The two a u t h o r i t i e s  agreed a t  member m eet ings  

d u r in g  th e  summer o f  1987 t o  open n e g o t i a t i o n s  on a j o i n t  

s e r v i c e .  The CHC was in fo rm ed  by th e  DHA t h a t  i t  would  n o t  

be f o r m a l l y  c o n s u l te d  b u t  r e g io n a l  o f f i c e r s  i n te r v e n e d  

and suggested  c o n s u l t a t i o n  was necessa ry .

Separa te  f rom  these  n e g o t i a t i o n s ,  th e  l o c a l  a u t h o r i t y  

pursued i t s  i n t e n t i o n  t o  engage a v o l u n t a r y  o r g a n i s a t i o n  

t o  ta k e  o ve r  management r e s p o n s i b i l i t y  f o r  i t s  own 

r e s i d e n t i a l  s e r v i c e s  f o r  peop le  w i t h  a menta l  hand icap .  

Three n a t i o n a l  o r g a n i s a t i o n s  were approached and expressed
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i n t e r e s t .  No f i n a l  agreement was reached because o f  

d i f f i c u l t i e s  r e l a t i n g  t o  s t a f f i n g  i s s u e s :  each o r g a n i 

s a t i o n  w ished t o  have a l a r g e r  say in  s t a f f  s t r u c t u r e  and 

managers than  th e  l o c a l  a u t h o r i t y  wanted.

A t  t h e  same t im e ,  th e  DHA was p r e s s in g  th e  v i r t u e s  o f  th e  

e x i s t i n g  c o n s o r t iu m .  The c o n s o r t iu m  had a l r e a d y  been 

e s t a b l i s h e d ,  was em ploy ing  hous ing  s t a f f  and had ta ke n  on 

th e  hous ing  management r e s p o n s i b i l i t i e s  i n  a s a t i s f a c t o r y  

way. Moreover,  th e  l o c a l  DHSS had agreed r e s i d e n t s  were 

e l i g i b l e  f o r  h ig h e r  l e v e l s  o f  board and lo d g in g s  

a l lo w a n c e s .  On t h i s  b a s i s ,  th e  l o c a l  a u t h o r i t y  ag reed,  

tow ards  th e  end o f  1987, t h a t  th e  c o n s o r t iu m  c o u ld  a c t  as 

th e  t h i r d  p a r t y .  N e g o t i a t i o n s  were then  opened w i t h  the  

c o n s o r t i  urn.

Both th e  DHA and th e  C ounc i l  made two m is ta k e s .  They 

assumed t h a t  th e  c o n s o r t iu m  was a c r e a t i o n  o f  th e  h e a l t h  

a u t h o r i t y ,  and would do e x a c t l y  what th e  h e a l t h  a u t h o r i t y  

o f f i c e r s  asked o f  i t .  Second ly ,  n e g o t i a t i o n s  w i t h  th e  

c o n s o r t iu m  were expec ted  t o  be f a i r l y  s im p le ,  w i t h  an 

i n t e r i m  agreement in  abou t  two months.

In  r e a l i t y  t h e r e  were m a jo r  d i f f e r e n c e s  between th e  

c o n s o r t iu m  and th e  s t a t u t o r y  a u t h o r i t i e s ,  who d id  n o t  

a p p r e c ia t e  th e  e x t e n t  t o  which th e y  were a s k in g  th e
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c o n s o r t iu m  t o  change: t o  ta ke  on 2 0 -p la c e  h o s t e l s  in

a d d i t i o n  t o  sm a l l  houses; t o  deve lop  new w o rk in g  

r e l a t i o n s h i p s  w i t h  th e  l o c a l  a u t h o r i t y ;  t o  ta k e  on th e  

management o f  a l l  DHA and l o c a l  a u t h o r i t y  ca re  s t a f f  in  

r e s i d e n t i a l  s e r v i c e s .

The c o n s o r t iu m  i t s e l f  had weaknesses. I t s  management 

com mit tee  was weak in  management e x p e r t i s e ,  c e r t a i n l y  in  

management o f  independen t  o r g a n i s a t i o n s .  The most a c t i v e  

members were h e a l t h  s e r v i c e  o f f i c e r s  ( o r  e x - o f f i c e r s )  and 

hous ing  a s s o c i a t i o n  r e p r e s e n t a t i v e s .  Many members o f  th e  

com mit tee  had been c l o s e l y  in v o lv e d  w i t h  deve lopment o f  

th e  d i s t r i c t ’ s new s e r v i c e s  and were u n d e rs ta n d a b ly  

r e l u c t a n t  t o  see them change in  a way wh ich  th e y  

co n s id e re d  would  low er  t h e i r  q u a l i t y .  Because o f  th e  

e a r l i e r  d i s c u s s io n s  w i t h  o t h e r  v o l u n t a r y  o r g a n i s a t i o n s ,  

th ey  f e l t  t h e  c o n s o r t iu m  had been t r e a t e d  s h a b b i l y .

By C h r is tm a s  1987, th e  l o c a l  a u t h o r i t y  and th e  h e a l t h  

a u t h o r i t y  had agreed on a model o f  ca re  wh ich  in  p r i n i c p l e  

was c lo s e  t o  t h a t  o f  th e  c o n s o r t iu m .  The key is s u e  then  

tu rn e d  on th e  management s t r u c t u r e .  The c o n s o r t iu m  

s u b m i t te d  a management s t r u c t u r e  which was seen as to o  

e x te n s i v e  and t h e r e f o r e  to o  expe n s ive .  In  p o i n t  o f  f a c t ,  

the  r e a l  i s s u e  was th e  la c k  o f  f a i t h  th e  two s t a t u t o r y  

agenc ies  had in  the  c o n s o r t iu m  t o  manage a much l a r g e r  

s e r v i c e .  N e g o t i a t i o n s  which had been go ing  on d u r i n g  th e
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f i r s t  f o u r  months o f  1988 were broken o f f  i n  May, when 

two s e n io r  o f f i c e r s  announced t o  th e  c o n s o r t iu m  t h a t  

h e a l t h  and l o c a l  a u t h o r i t i e s  had reached agreement w i t h  a 

p r i v a t e  n o n - p r o f i t  o r g a n i s a t i o n  t o  ta k e  on th e  management 

r e s p o n s i b i l i t i e s .  The c o n s o r t iu m ,  l a t e r  in  June, began 

p ro ce e d in g s  t o  d i s s o l v e  i t s e l f .

The o r g a n i s a t i o n  w i t h  which th e  s t a t u t o r y  a u t h o r i t i e s  had 

reached agreement was a p r i v a t e  company l i m i t e d  by 

g u a ran tee ,  owned by th e  fo rm e r  D i r e c t o r  o f  Housing and 

Persona l  S e rv ic e s  o f  th e  c o u n c i l ,  c a l l e d  S o c ia l  P o l i c y  

Management S e rv ic e s  L td .  I t  was e s t a b l i s h e d  s p e c i f i c a l l y  

f o r  th e  purpose o f  t a k i n g  on r e s i d e n t i a l  s e r v i c e s  w i t h i n  

th e  f ramework d e s i r e d  by th e  s t a t u t o r y  a g e n c ies .

Meanwhi le ,  th e  DHA had agreed in  March t o  go o u t  t o  

c o n s u l t a t i o n  on th e  b a s is  o f  th e  c o n s o r t iu m  be ing  th e  

v o l u n t a r y  o r g a n i s a t i o n  ment ioned in  th e  proposed change o f  

s e r v i c e ,  a l th o u g h  o f f i c e r s  argued t h a t  c o n s u l t a t i o n  was 

about  th e  p r i n i c p l e ,  n o t  th e  o r g a n i s a t i o n .  As p a r t  o f  

t h i s  c o n s u l t a t i o n  p roce ss ,  th e  CHC in  e a r l y  J u l y  1988 h e ld  

a p u b l i c  m eet ing  on th e  p roposa l  f o r  a s i n g l e  r e s i d e n t i a l  

s e r v i c e .  I t  was an odd m e e t in g ,  concerned w i t h  

c o n s u l t a t i o n  on a h e a l t h  a u t h o r i t y  document,  w i t h  most o f  

th e  is su e s  r e l a t e d  t o  l o c a l  a u t h o r i t y  r e s p o n s i b i l i t i e s  and 

i n t e n t i o n s .  I t  was le s s  than  harmon ious ,  i n d i c a t i n g  some 

o f  th e  h o s t i l i t y  genera ted  by r e c e n t  e ve n ts  in  th e  borough
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and t o  th e  concep t  o f  p r i v a t i s i n g  r e s i d e n t i a l  s e r v i c e s .

The r e s u l t s  o f  c o n s u l t a t i o n  were p rese n te d  in  a r e p o r t  t o  

th e  J u l y  DHA m ee t in g .  In  t h a t  r e p o r t  th e  h e a l t h  a u t h o r i t y  

a t te m p te d  t o  o f f e r  reassu rance  t o  th e  CHC and o t h e r s  t h a t  

th e  main p o i n t s  o f  d isag reem en t  were be ing  d is cu s se d  and 

r e s o lv e d .  Because o f  th e  CHCs o b j e c t i o n s  t o  th e  i n i t i a l  

p r o p o s a ls ,  th e  RHA became in v o lv e d  as a p a r t i c i p a n t  in  

f u r t h e r  n e g o t i a t i o n s .  The two a u t h o r i t i e s  then  produced a 

j o i n t  s e r v i c e  s p e c i f i c a t i o n  and d r a f t  code o f  p r a c t i c e  

which s p e l t  o u t  how th e  s e r v i c e  would o p e ra te .  A f u r t h e r  

CHC m eet ing  was h e ld  i n  October  1988 and a t  t h a t  t im e ,  

a l th o u g h  th e  CHC s t i l l  opposed th e  p r o p o s a ls ,  CHC members 

were p leased  w i t h  th e  m a jo r  advances made in  d e v e lo p in g  

th e  f ramework f o r  a new s e r v i c e .  A number o f  p o i n t s  were 

s t i l l  o u t s t a n d in g  and because th e  p ro p o s a ls  o f  c o n t r a c t i n g  

s e r v i c e s  o u t  t o  a p r i v a t e l y  owned company was so new, th e  

CHC was r e l u c t a n t  t o  g i v e  fo rm a l  a p p ro va l  u n t i l  a l l  p o i n t s  

had been c l a r i f i e d  and a l l  documents f i n a l i s e d .  These 

v iews were conveyed t o  th e  November DHA m ee t ing .

The l o c a l  a u t h o r i t y  s igned  a c o n t r a c t  w i t h  SPMS in  

September 1988; th e  h e a l t h  a u t h o r i t y  d id  n o t  do so u n t i l  

mid 1989. In  t h i s  case, a j o i n t  management a r rangement  

was avo ided  th ro u g h  th e  c r e a t i o n  o f  a new agency t o  work 

on b e h a l f  o f  bo th  h e a l t h  and l o c a l  a u t h o r i t i e s .  Both 

a u t h o r i t i e s  saw advantages f o r  them se lves  in  n o t  d i r e c t l y
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managing the s e rv ic e s .

C o l l a b o r a t i o n  th ro u g h  a s i n g l e  s t a t u t o r y  s e r v i c e :  I n  a

t h i r d  borough,  n e g o t i a t i o n s  were be ing  conducted tow ards  

th e  end o f  1988 t o  c r e a te  a s i n g l e  s t a t u t o r y  s e r v i c e .

Bromley was chosen by th e  A u d i t  Commission f o r  a t r i a l

a u d i t  based on th e  ideas  found  in  i t s  r e p o r t  on community

c a re .  D is c u s s io n s  about  a j o i n t  s e r v i c e  had been go ing  on 

f o r  some t im e ,  b u t  s e v e ra l  changes now made th e  

n e g o t i a t i o n s  more l i k e l y  t o  succeed.

Over th e  p a s t  10 y e a rs ,  t h e  l o c a l  a u t h o r i t y  wh ich  c o u ld  no 

lo n g e r  g a in  adm iss ion  f o r  i t s  r e s i d e n t s  t o  th e  h o s p i t a l

le a rn e d  how t o  cope w i t h  more hand icapped p e o p le .  

D i f f e r e n c e s  in  p h i lo s o p h y  o f  ca re  lessen e d ,  w i t h  bo th  

s t a t u t o r y  agenc ies  see ing  t h a t  a t  l e a s t  a p a r t  o f  t h e i r  

s e r v i c e s  c o u ld  be p ro v id e d  in  o r d i n a r y  h o u s in g .  W i th  th e  

h e a l t h  a u t h o r i t y  hav ing  taken  o u t  a l l  i t s  r e s i d e n t s  fo rm  

Darenth  Park ,  bo th  agenc ies  had a  much c l e a r e r  p i c t u r e  o f  

what t h e i r  e x i s t i n g  commitments were. The s o c ia l  s e r v i c e s  

depa r tm en t  and DHA had r e c e n t l y  deve loped  a j o i n t  

c h i l d r e n ’ s s e r v i c e  w i t h  t h r e e  houses h a v in g  j o i n t  s t a f f  

appo in tm e n ts  and t h r e e  ha v ing  m a in ly  NHS s t a f f  because o f  

th e  degree o f d i s a b i l i t y  o f  th e  c h i l d r e n .  The c l o s u r e  o f  a 

c h i l d r e n ’ s h o s p i t a l  and an underused c h i l d r e n ’ s home 

p ro v id e d  th e  o p p o r t u n i t y  f o r  th e  j o i n t  c h i l d r e n ’ s 

s e r v c i  c e .
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I n  t h i s  case, a " j o i n t  t r a d e "  was th e  b a s is  o f  an 

agreement.  The DHA was a l s o  r e s p o n s ib le  f o r  th e  c l o s u r e  

o f  a nearby  m u l t i - d i s t r i c t  mental i l l n e s s  h o s p i t a l ,  and 

would be c r e a t i n g  new community s e r v i c e s  f o r  peop le  be ing  

d is c h a rg e d  f rom  t h e r e .  T h is  gave scope f o r  n e g o t i a t i o n s  

w i t h  th e  l o c a l  a u t h o r i t y .  The essence o f  th e  a r rangement  

was t h a t  t h e  l o c a l  a u t h o r i t y  to o k  lead  r e s p o n s i b i l i t y  f o r  

menta l  hand icap  s e r v i c e s ,  and th e  h e a l t h  a u t h o r i t y  f o r  

menta l h e a l t h  s e r v i c e s .  Both community s e r v i c e s  became 

s i n g l e  agency s e r v i c e s ,  on th e  b a s is  o f  which a u t h o r i t y  

employed ( o r  c o u ld  employ)  th e  dom inan t  p r o f e s s io n s  

i n v o lv e d  i n  th e  s e r v i c e .  By d i v i d i n g  up th e se  two 

s e r v i c e s ,  each a u t h o r i t y  g o t  someth ing  i t  wanted.

C o n c lu s io n

Local a u t h o r i t i e s  and h e a l t h  a u t h o r i t i e s  began j o i n t  

p la n n in g  more as p r o t a g o n i s t s  than  c o l l a b o r a t o r s . We 

rehearsed  in  c h a p te r  5 th e  reasons why th e  i n i t i a l  

approach t o  j o i n t  p l a n n in g ,  s t r u c t u r e d  l a r g e l y  by r e g io n a l  

o f f i c e r s ’ u n d e rs ta n d in g  o f  th e  new NHS p la n n in g  system, 

ach ieved  l i t t l e  in  th e  way o f  c o o p e ra t io n  o r  

c o l l a b o r a t i o n .  The r a t i o n a l  comprehens ive  p la n n in g  model 

c o u ld  n o t  work i f  t h e r e  was no agreement on o b j e c t i v e s ,  

d i f f e r e n t  v iews on what k in d s  o f  s e r v i c e s  t o  p r o v id e ,  who 

sh ou ld  p r o v id e  them and t h e r e f o r e  how th e y  s h o u ld  be 

p lanned ,  and no o r g a n i s a t i o n a l  good w i l l  t o  d r i v e  th ro u g h
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p la n s  in  th e  fa c e  o f  a range o f  d i f f i c u l t i e s .  Both s e t s  o f  

a u t h o r i t i e s  looked a t  th e  prob lems o f  c l o s i n g  Darenth  and 

d e v e lo p in g  new l o c a l  s e r v i c e s  d i f f e r e n t l y ;  j o i n t  p la n n in g  

had no way o f  cop ing  w i t h  such d i f f e r e n c e s .  The r o l e  o f  

s t r a t e g i c  c o o r d i n a t o r  f a i l e d  t o  a ch ie ve  c o l l a b o r a t i o n  

because i t  c o u ld  n o t  engage l o c a l  i n t e r e s t s .

The S te e r in g  Group m eet ings  showed t h a t  j o i n t  p la n n in g  was 

a t  a s ta lm a te  p o s i t i o n .  Local a u t h o r i t y  o f f i c e r s  i n s i s t e d  

th e y  had t o  be p a id  f o r  th e  f u l l  c o s ts  o f  s e r v i c e s  th e y  

p r o v id e d ;  r e g io n a l  o f f i c e r s  re fu s e d  t o  hand o ve r  any 

money. Reg iona l  o f f i c e r s  i n s i s t e d  t h a t  th e y  were 

re ho u s in g  th e  Darenth  r e s i d e n t s ;  l o c a l  a u t h o r i t y  o f f i c e r s  

wanted s e r v i c e s  t o  embrace peop le  s t i l l  i n  th e  community 

as w e l l .  The p r o o f  was t h a t  when l o c a l  a u t h o r i t i e s  

w i th d re w  f rom  th e  S te e r in g  Group, i t  made no d i f f e r e n c e  t o  

th e  Darenth  p r o j e c t ;  d i s t r i c t s  s im p ly  k e p t  on making and 

im p lem en t ing  t h e i r  own p la n s .  Both s id e s  a t te m p ted  t o  

m a n ip u la te  th e  o t h e r  i n t o  com p ly ing  w i t h  t h e i r  own w ishes ;  

n e i t h e r  succeeded.

How d id  th e  t h r e e  examples o f  s u c c e s s fu l  j o i n t  p la n n in g  

come about? The f i r s t  f a c t o r  was th e  removal o f  

c o n s t r a i n t s  by r e g io n a l  gu idance wh ich  imposed a model o f  

ca re  s e le c te d  and owned by th e  NHS. The i n c e n t i v e  t h i s  

c re a te d  was th e  p o s s i b i l i t y  o f  d e v e lo p in g  a l o c a l  s e r v i c e  

a c c o rd in g  t o  l o c a l  i n t e r e s t s .  Both a u t h o r i t i e s  now had a
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s ta k e  in  n e g o t i a t i o n s .  L indb lom ,  and o t h e r s  who do n o t  

adop t  a c e n t r a l  top-down v iew  o f  o r g a n i s a t i o n ,  a rgue  t h a t  

o r g a n i s a t i o n s  w i l l  co o pe ra te  o n ly  when i t  i s  c l e a r l y  in  

t h e i r  i n t e r e s t s  t o  do so. The o p p o r t u n i t y  o f  g a in in g  

re so u rce s  i s  a p o w e r fu l  i n c e n t i v e  f o r  i n t e r a c t i o n ,  as i s  

g e t t i n g  r i d  o f  someth ing  you do n ’ t  want t o  do, o r  g i v i n g  

up som eth ing  t o  g e t  someth ing  you want more. W i th  th e  

removal o f  th e  re q u i re m e n t  t o  adhere t o  th e  r e g io n a l  model 

o f  c a re ,  l o c a l  c o l l a b o r a t o r s  c o u ld  now s e l e c t  t h e i r  own 

o b j e c t i v e s  and b a r g a in in g  c h ip s ;  t h e i r  i n t e r e s t  was 

f i r m l y  engaged in  th e  p roce ss .

Second ly ,  p e r s o n a l i t i e s  d id  make a d i f f e r e n c e .  I n  

G reenwich,  th e  a r r i v a l  o f  a new UGM w i t h  a s o c i a l  s e r v i c e s  

background,  and th e  appearance o f  th e  d i r e c t o r  o f  s o c i a l  

s e r v i c e s  a t  a key m eet ing  c o n t r i b u t e d  t o  th e  im petus  f o r  

change by each one u s in g  e ven ts  t o  f u r t h e r  t h e i r  g o a ls .  

In  Bex ley  th e  i n t r o d u c t i o n  o f  th e  b o ro u g h ’ s c h i e f  

e x e c u t i v e  and th e  d i s t r i c t ’ s f i n a n c e  o f f i c e r  swayed th e  

v iews o f  o t h e r  s e n io r  s t a f f  t o  see th e  p rob lem  n o t  as one 

o f  s e r v i c e  b u t  o f  o r g a n i s a t i o n a l  v i a b i l i t y .

P o l i t i c a l  s t a t u s  p layed  a r o l e  to o .  The s i n g l e  p r i v a t e  

p a r t n e r s h i p  scheme in  Bex ley  went ahead d e s p i t e  o p p o s i t i o n  

f rom  a lm os t  a l l  o p e r a t i o n a l  s t a f f  and a number o f  p a re n ts  

because th e  s e n io r  managers and cha irmen o f  th e  two 

a u t h o r i t i e s  wanted i t .  I n  Greenwich, th e  a t te n d a n ce  o f
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th e  d i r e c t o r  o f  s o c i a l  s e r v i c e s  a t  th e  JCWG made i t  

im p o s s ib le  f o r  d i s t r i c t  o f f i c e r s  t o  ig n o re  th e  p roposa l  t o  

s t a r t  a g a in .  M a jo r  change r e q u i r e s  th e  a t t e n t i o n  o f  th e  

to p  o f  h i e r a r c h i e s .

The e x p e r ie n c e  o f  th e  Darenth  p r o j e c t  shows t h a t  t h e r e  i s  

no one way t o  approach j o i n t  p la n n in g .  The t h r e e  

in s ta n c e s  o f  c o l l a b o r a t i v e  p la n n in g  i l l u s t r a t e  t h a t  

a r rangements  and issu e s  w i l l  grow o u t  o f  s i t u a t i o n s  and 

i n t e r e s t s  s p e c i f i c  t o  a l o c a l i t y .  Ye t  th e se  t h r e e  examples 

a ls o  show t h a t  t h e r e  was in  r e a l i t y  v e ry  l i t t l e  j o i n t n e s s  

in  th e se  new a r ra n g e m e n ts . In  each case, th e  l o c a l  

a u t h o r i t y  i n v o lv e d  f e l t  th e  deve lopment o f  r e s i d e n t i a l  

s e r v i c e s  by th e  h e a l t h  a u t h o r i t y  re p re s e n te d  an " i n v a s i o n "  

o f  what had been co n s id e re d  t o  be l o c a l  a u t h o r i t y  

respons i  b i 1 i t i e s .

In  these  in s ta n c e s ,  Benson’ s model o f  i n t e r o r g a n i s a t i o n a l  

r e l a t i o n s h i p s  as a p o l i t i c a l  economy o f f e r s  i n s i g h t  i n t o  

these  i n t e r a c t i o n s  (Benson, 1975).  A l th o u g h  on th e  

s u r fa c e ,  each o f  these  t h r e e  cases re p r e s e n ts  an e f f i c i e n t  

management s o l u t i o n  t o  a prob lem (who i s  b e s t  a b le  t o  

p r o v id e  ca re  f o r  t h i s  group o f  p e o p le ? ) ,  undernea th  l i e  

o t h e r  is su e s  t o  do w i t h  domain consensus ( th e  r o l e  and 

scope o f  each a u t h o r i t y )  and i d e o l o g i c a l  consensus ( t h e  

approach t o  th e  p r o v i s i o n  o f  s e r v i c e s ) .  And t h e re  were 

is su e s  abou t  re sou rce  a l l o c a t i o n  and th e  mismatch between
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sense o f  r e s p o n s i b i l i t y  and f u n d in g .  The c lo s u r e  o f

Darenth  Park on th e  b a s is  t h a t  h e a l t h  a u t h o r i t i e s  would  

c o n t in u e  t o  p r o v id e  ca re  f o r  these  r e s id e n t s  w i t h i n  

d i s t r i c t s  r a t h e r  than  in  th e  h o s p i t a l  c h a l le n g e d  l o c a l

a u t h o r i t i e s ’ r e s p o n s i b i l i t y  f o r  community c a re .  For th ese  

t h r e e  l o c a l  a u t h o r i t i e s ,  t h i s  c re a te d  an imbalance between 

h e a l t h  and l o c a l  a u t h o r i t i e s ,  enough t o  make them spend

c o n s id e r a b le  o r g a n i s a t i o n a l  t im e  and e f f o r t  i n  r e s o l v i n g  

i t  on a more f a v o u r a b le  b a s is  t o  t h e i r  own image o f  what 

they  shou ld  be d o in g  and in  c o n v in c in g  t h e i r  h e a l t h  

a u t h o r i t y  o f  the  c o r r e c tn e s s  o f  t h a t  v ie w .  The s h i f t

i n  boundary re p re s e n te d  th e  new e q u i l i b r i u m  between 

a u t h o r i  t i e s .
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Append ix  t o  Chap te r  8

S e r v ic e  Developments i n  th e  community

In v o lve m e n t  w i t h  th e  Darenth  p r o j e c t  was o n ly  p a r t  o f  

l o c a l  a u t h o r i t i e s *  conce rns  abou t  th e  development o f  

s e r v i c e s  f o r  peop le  w i t h  menta l  ha nd icap .  Severa l  l o c a l  

a u t h o r i t i e s  were a l r e a d y  a c t i v e  i n  in c r e a s i n g  s e r v i c e s  f o r  

t h i s  c l i e n t  group when th e  Darenth  p r o j e c t  s t a r t e d  i n  

1978. Over th e  10 ye a rs  o f  th e  p r o j e c t ,  l o c a l  a u t h o r i t i e s  

c o n t in u e d  t o  d e ve lop  t h e i r  own s e r v i c e s  f o r  peop le  who 

had neve r  been i n  h o s p i t a l .  C lo su re  a c te d  as a c a t a l y s t ,  

a l th o u g h  th e  pace o f  change slowed down f o r  some 

a u t h o r i t i e s  as c o n s t r a i n t s  on l o c a l  government f i n a n c e  

began t o  b i t e .

T ab le  9.1 l i s t s  th e  changes wh ich  to o k  p la c e  in  l o c a l  

a u t h o r i t y  s e r v i c e s  d u r i n g  t h i s  t e n - y e a r  p e r i o d .

Core and c l u s t e r  i s  a deve lopment o f  s e v e ra l  u n i t s  

g e o g r a p h i c a l l y  c lo s e  ( n o t  n e c e s s a r i l y  n e x t  t o  each o t h e r )  

w i t h  th e  co re  u n i t  h a v in g  more s p e c i a l i s e d  s t a f f ,  and th e  

o t h e r  nearby u n i t s  f u n c t i o n i n g  in d e p e n d e n t ly  b u t  d raw ing  

on th e  co re  u n i t  f o r  a d d i t i o n a l  h e lp  i f  needed. 

O r i g i n a l l y  these  schemes used o l d e r ,  community hous ing .

Smal l  g roup  homes f o r  2 -4  peop le  l i v i n g  t o g e t h e r ,  u s u a l l y  

i n  community hous ing  s to c k .  The homes may have
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p e r i p a t e t i c  s t a f f ,  day s t a f f ,  24 hour s t a f f ,  o r  no s t a f f .  

The r e s i d e n t s  a re  encouraged t o  run th e  house th em se lves ,  

p e r fo r m in g  as many o f  the  ta s k s  as th e y  a re  a b le  t o  do.

Home ca re  i s  a scheme p r o v i d i n g  r e l i e f  t o  f a m i l i e s  c a r i n g  

f o r  a member who i s  doub ly  i n c o n t i n e n t ,  o r  has d i s t u r b e d  

b e h a v io u r .  The deve lopment o f f i c e r  r e c r u i t s  and t r a i n s  

w o rke rs  who l i n k  i n  w i t h  a f a m i l y ,  g e t t i n g  t o  know a l l  

members and l e a r n i n g  how t o  hand le  th e  member w i t h  

h an d icaps .  The f a m i l y  may book r e l i e f  c a re  up t o  two and 

in  some cases t h r e e  weeks per  annum. The f a m i l y  

c o n t r i b u t i o n  t o  th e  c o s t  o f  t h i s  s e r v i c e  was £1 per  h a l f  

day up t o  £21 pe r  week (1988 p r i c e s ) .

Sem i- in d epe n de n t  l i v i n g  i s  t h e  p r o v i s i o n  o f  sm a l l  group 

homes o r  i n d i v i d u a l  l i v i n g  ar rangements  near a h o s te l  o r  

s t a f f e d  group home, so t h a t  r e s id e n t s  may e a s i l y  c a l l  f o r  

h e lp  i f  needed.

H o s te l s  a re  f o r  much l a r g e r  groups o f  peop le  l i v i n g  

t o g e t h e r  (up t o  30 p eo p le )  u s u a l l y  w i t h  2 4 -h o u r  s t a f f .

F a m i ly  c a r e / b o a r d in g  o u t / a d u l t  ca re  a re  a l l  schemes 

p r o v i s i n g  i n d i v i d u a l  p lacements  in  a f a m i l y  s e t t i n g  o r  in  

a sm a l l  l o d g in g  housde. When p a r t  o f  a f a m i l y  s e t t i n g ,  

th e  home owners a re  expec ted  t o  p r o v id e  c a re  and s u p p o r t  

as w e l l  as board and lo d g in g s .  DHSS makes some payments
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f o r  t h i s  t y p e  o f  s e r v i c e  and 

to p -u p  depending on th e  l e v e l

l o c a l  a u t h o r i t i e s  may o f t e n  

o f  ca re  b e ing  p r o v id e d .
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Ta ble.9.1 Local authority developments In detail
1978 1984 1988 Better Services 

Norms, 1988 
LA pop. estimate

Dartford & Gravesham
25 Hostel 
9 Group Home 
10 Vol.in-borough 
35 P/V
140 Day care 
20 Special Care

24 Host/el 
9 Group Heme 
18 Vol.in-borough 
36 P/V 
1 Assisted landlady 

162 Day care 
34 Special Care

79 Res 
160 Day

88 Res 
196 Day Care

168 Res 
160 Day

Bromley
25 Hostel 46 Hostel 24 Hostel35 Agency 4 Group Homes 29 Group Homes225 Day 28 Vol. in Bromley 55 out-of-borough

3 Shared Care P/V
41 Vol. outside 8 Family Placements
3 in other LA 48 Vol. in-borough
facilities

19 Private 10 Private in-borough
11 Live-in carers240/250 Day 276 Day

40 Special Care 40 Special Care



F̂ablo 0 .1 oontf d.

Total 
Bromley

60 Res. 
225 Day 144 Res. 

280/290 Day
181 Res. 
316 Day

224 Res. 
387 Day

Lewisham
30 Hostel 
4 Group Heines

80 P/V

160 Day Care 
20 Special

68 Hostel 
8 Group Hanes
30 Boarding Out
17 Vol. in-borough 
78 P/V Out-of-borough 
260 Day Care 
20 Special Care

68 Hostel 
14 Group Homes 
14 Flatlets 
28 Boarding cut 
33 P/V in-borough
64 P/V Out-of-borough 
280 Day Care

i

Total 
Lewi sham

114 Res. 
180 Day

201 Res. 
280 Day

221 Res. 
280 Day

173 Res. 
299 Day

Lambeth
20 Hostel
10 P/V in-borough 
60 P/V Out-of-borough

150 Day 
15 Spec.Needs

12 Hostel 
8 Group Home 
17 Vol. in-borough 
90 P/V Out-of-borough
12 Sheltered Hsg 
6 Boarding Out 
150 Day
33 Special Needs

17 Hostel
18 Group Home
77 P/V in borough 
104 P A  Out-of-borough 

(inc. sane children) 
12 Sheltered Hsg
150 Day 
53 Special Needs



T a b l e  Q r l o o n t ’d.
Total
Lambeth

Total
Southwark

To ta 1 
Bexley

90 Res. 
165 Day

168 Res. 
183 Day

228 Res. 
203 Day

182 Res. 
316 Day

Southwark *--------
36 Hostel 
4 Group Hone 
50/60 P/V
180 Day Care

90/100 Res. 
194 Day

38 Hostel 
4 Group Home 
53 P/V
180 Day Care

105 Res. 
194 Day

80 Hostel 
12 Group Home 
18 P/V in-borough 
1 other 1A 

232 Day Care attendance 
9 Day Care out-of-borough

181 Res.
241 Day

158 Res. 
273 Day

Bexley 

38 Hostel

25 P/V 
163 day care

63 residential 
163 day care

38 Hostel 
4 semi-independent

25 P/V 
202 day care 
18 special care
67 residential 

220 day care

42 Hostel
4 semi-independent 
9 group homes
5 indepen. tenancies 

60 Out-of-borough P/V
232 day care 
18 special care

120 residential 
250 day care

164 res 
285 day



Table  9 .1  c o n t 1d.

Greenwi ch

42 hos tel 42 hostel 42 hostel
16 shelt. housing 21 shelt. housing 22 s h e l t . housing
49 P/V 64 P/V 56 P/V

7 group homes 3 group homes
3 boarding out 40 -45 board ing out/ 

family placements
2 CSV-supported 

indep. living
5

6

CSV-supported 
indep. living 
shared tenancies

235 day care 220 day care 273 day care
30 special care 45 special care 45 special care

Total 107 residential
Greenwich 265 day care

139 residential 
265 day care

174-79 residential 
318 day care

161 res. 
280 day



Chapter 10

Rundown o f Darenth Park H o sp ita l

Perhaps th e  most quoted sen tence  in  th e  1985 House o f  

Commons S e le c t  Committee R e p o rt was :*A ny  f o o l  can c lo s e  a 

long  s ta y  h o s p i t a l :  i t  ta k e s  more t im e  t o  do i t  p r o p e r ly

and c o m p a s s io n a te ly ’ . T h is  c h a p te r  w i l l  show t h a t  t h i s  

s ta te m e n t i s  b a s i c a l l y  u n t ru e .  Managing th e  rundown o f  a 

h o s p i t a l  i s  a t  le a s t  as complex as d e v e lo p in g  new 

s e r v ic e s ,  w i th  th e  a d d i t io n a l  c o m p l ic a t io n  t h a t  s t a f f  may 

o f te n  be h o s t i l e  and u n c o o p e ra t iv e  because th e y  f e e l  th e  

c lo s u re  t o  be a r e j e c t i o n  o f  t h e i r  w o rk . M oreover, th e  

pace o f  c lo s u re  i s  de te rm in e d  by th e  pace a t  w h ich  new 

f a c i l i t i e s  in  th e  community open; h o s p i t a l  managers a re  

more o f t e n  respond ing  t o  s i t u a t i o n s  o v e r  wh ich  th e y  have 

no c o n t r o l  than  i n i t i a t i n g  a c t i v i t i e s  w h ich  a re  in  th e  

h o s p i t a l ’ s i n t e r e s t s .

I f  th e  c o m p le x i ty  o f  h o s p i t a l  rundowns i s  p o o r ly  

a p p re c ia te d  by p o l i t i c i a n s  and s e n io r  managers, i t  i s  in  

p a r t  because th e re  has so f a r  been l i t t l e  e f f o r t  expended 

by re s e a rc h e rs  in  u n d e rs ta n d in g  t h a t  a c t i v i t y .  The 

a t t e n t i o n  and th e  i n t e r e s t  have a l l  gone tow ards  new 

d e v e lo p in g  p h i lo s o p h ie s  o f  community c a re ,  new fo rm s o f  

s e r v ic e  p r o v is io n ,  new means o f  s u p p o r t in g  peop le  w i th  

seve re  h a n d ic a p s /c h a l le n g in g  b e h a v io u rs  and s p e c i f y in g  th e  

q u a l i t i e s  o f  new s e rv ic e s  ( e . g . ,  Renshaw e t  a l , 1988,
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Sharkey & Barna, 1990, TAPS, 1990). One s tu d y  has been 

made o f  h o s p i t a l  s t a f f  d u r in g  a rundown ( A l le n  e t  a 7, 

1990) and a few o f  th e  v ie w s  o f  h o s p i t a l  r e s id e n ts  ( e .g .  

C a t te rm o le  e t  a7, 1988). The h o s p i t a l  i t s e l f  i s

n e g le c te d ;  i t  i s  seen as an in a p p r o p r ia te  fo rm  o f  c a re ,  

one t h a t  harms r a th e r  th a n  h e lp s  i t s  r e s id e n ts .  T h is  

r e j e c t i n g  a t t i t u d e  to w ards  th e  h o s p i t a l s ,  however, has 

a ls o  r e s u l te d  in  a la c k  o f  concern  w i t h  what happens t o  

r e s id e n ts  who have n o t  y e t  l e f t  th e  h o s p i t a l ,  o r  w i t h  th e  

s t a f f  l e f t  t o  ca re  f o r  them u n t i l  th e  h o s p i t a l  c lo s e s .

To c lo s e  Darenth  P ark , th e  managers o f  th e  h o s p i t a l  had 

s e v e ra l  o b je c t i v e s  t o  a c h ie v e :

- m a in ta in in g  th e  q u a l i t y  o f  l i f e  f o r  r e s id e n ts  

d e s p i te  th e  d is r u p t io n  o f  ward moves and c lo s u re s  as th e  

h o s p i t a l  c o n t ra c te d  and s t a f f  changed;

-m ak ing  e f f e c t i v e  use o f  re m a in in g  s t a f f  and 

p r o v id in g  s a t i s f a c t o r y  a l t e r n a t i v e  employment f o r  th o se  

who w ished t o  s ta y  on in  m enta l hand icap  n u rs in g ;

-a c h ie v in g  th e  c lo s u r e  o f  th e  h o s p i t a l  w i t h i n  th e  

t im e s c a le  env isaged  and w i t h i n  th e  f i n a n c i a l  re s o u rc e s  

a f fo rd e d  t o  th e  h o s p i t a l .

We now examine how th e  managers went a b o u t w o rk in g  to w a rd s  

th e se  o b je c t i v e s .
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M ain ta in in g  the q u a l i ty  o f  l i f e  f o r  re s id e n ts

To manage th e  p h y s ic a l  c o n t r a c t io n  o f  th e  h o s p i t a l ,  annual 

“ re d u c t io n  c o n t r o l  p la n s "  were produced by th e  s e n io r  

s t a f f  a t  th e  h o s p i t a l .  The p la n s ,  th e  f i r s t  o f  w h ich  

appeared in  A p r i l  1984, l i s t e d  th e  d is c h a rg e s  a n t i c ip a t e d  

o v e r  th e  coming y e a r ,  based on in fo r m a t io n  s u p p l ie d  by 

d i s t r i c t s  abou t new f a c i l i t i e s ,  and th e  r e s u l t i n g  ward 

c lo s u re s  made p o s s ib le  by th e se  d is c h a rg e s .  H o s p i ta l  

managers had i d e n t i f i e d  th o se  wards w h ich  th e y  w ished t o  

c lo s e  f i r s t ,  because th e  f a b r i c  o f  th e  b u i ld in g  was o f  

p o o re r  q u a l i t y  than  t h a t  o f  o th e r  b u i l d in g s ,  o r  because 

th e y  w ished t o  cease u s in g  wards above ground le v e l  as 

r e s id e n ts  grew o ld e r .  F i r s t ,  th e n ,  th e re  was a p la n  f o r  

ward c lo s u re s  wh ich  was based on an assessment o f  th e  

c o n d i t io n  o f  w ards, th e  needs o f  th e  h o s p i t a l  p o p u la t io n  

and th e  p o t e n t i a l  f o r  s a v in g s  on ru n n in g  c o s ts  o f  th e  

hosp i t a l .

A t  th e  same t im e ,  h o s p i t a l  managers re c o g n is e d  t h a t  ward 

moves were u s u a l ly  u p s e t t in g  to  r e s id e n ts ,  and so th e y  

p ro c la im e d  a p o l i c y  t h a t  r e s id e n ts  would change wards o n ly  

once b e fo re  d is c h a rg e .

We now show what a c t u a l l y  happened.

P la n n in g  th e  rundown

Three re d u c t io n  c o n t r o l  p la n s  were p roduced : 1984, 1985

261



and 1986. Tab le  10.1 shows th e  number o f  d is c h a rg e s  

p lanned  f o r  th e  coming ye a rs  in  each o f  th e se  p la n s  and 

t h e r e f o r e  th e  number o f  r e s id e n ts  i t  was assumed would 

remain in  th e  h o s p i t a l .  These th re e  p la n s  c h a r t  an 

i n i t i a l  assessment o f  th e  pace o f  d is c h a rg e ,  fo l lo w e d  by a 

more o p t i m i s t i c  v iew  o f  th e  pace o f  d is c h a rg e d  based on 

th e  ach ievem ent o f  th e  f i r s t  y e a r ’ s t a r g e t  and th e  w ish  t o  

speed up d is c h a rg e s .  T ab le  10.2  shows th e  a c tu a l  number 

o f  d is c h a rg e s  wh ich  o c c u rre d  each y e a r ,  h i g h l i g h t i n g  th e  

s l ip p a g e  wh ich  to o k  p la c e  in  a lm o s t  e v e ry  d i s t r i c t .  T ab le  

10.3 shows th e  a c tu a l  rundown o f  th e  h o s p i t a l  in  te rm s  o f  

th e  r e s id e n t  p o p u la t io n  on a m o n th ly  b a s is .

The f a i l u r e  o f  a l t e r n a t i v e  s e r v ic e s  t o  open on t im e  o r  t o  

p ro v id e  as many p la c e s  as p lanned  th u s  became a s e r io u s  

p rob lem  f o r  th o se  p la n n in g  th e  c lo s u r e .  There were 

s e v e ra l  reasons f o r  t h i s :

i )  C a p i ta l  schemes f e l l  beh ind  s c h e d u le .  A l l  d i s t r i c t s  

e x p e r ie n c e d  d e la y s ,  in  some cases q u i t e  s e r io u s  ones, in  

th e  b u i ld in g / c o n v e r s io n  o f  accommodation. B u i ld in g  

schemes o v e r ra n ;  some f i r m s  went b a n k ru p t ,  and new 

te n d e rs  were needed. S eve ra l c o n v e rs io n  schemes a ls o  to o k  

lo n g e r  t o  com ple te  than  had been o r i g i n a l l y  e s t im a te d .  In  

r e t r o s p e c t  i t  would have been w is e r  f o r  p la n n e rs  t o  have 

b u i l t  in  much more l a t i t u d e  f o r  d e la y s  o f  t h i s  k in d .
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i i )  U n s a t is f a c t o r y  o r i g i n a l  d e s ig n  s p e c i f i c a t i o n s  caused 

lo s s e s  o f  p la c e s  o r  d e la y s .  The main r e s id e n t i a l  f a c i l i t y  

f o r  D a r t fo r d  & Gravesham, A rch e ry  House, was des igned  f o r  

96 p la c e s .  When s t a f f  came t o  in s p e c t  th e  com ple ted  

f a c i l i t y ,  th e y  r e a l i s e d  th e  im p o s s i b i l i t y  o f  f i t t i n g  in  

f u r n i t u r e ,  r e s id e n ts  and w h e e lc h a irs  i n t o  th e  f o u r  p la c e  

bedrooms. I t  to o k  s i x  months t o  se cu re  th e  agreement o f  

th e  h e a l th  a u t h o r i t y  t o  reduce th e  number o f  r e s id e n ts  t o  

be housed fro m  96 t o  80. In  o th e r  d i s t r i c t s ,  some group 

homes r e q u i re d  m o d i f i c a t io n  when i t  became known wh ich  

r e s id e n ts  would  be l i v i n g  in  them. G reenw ich , in  

p a r t i c u l a r ,  e x p e r ie n c e d  d e la y s  in  two p r o je c t s  because o f  

th e  u n s a t i s f a c t o r y  space a l lo w a n c e s .

i i i )  Changing d i s t r i c t  p la n s .  A n o th e r  d i f f i c u l t y  fa ce d  by 

th e  h o s p i t a l  managers was t h a t  p la n n in g  in  d i s t r i c t s  

changed as d i s t r i c t s  changed t h e i r  id e a s  abou t s e r v ic e s  

th e y  would  p ro v id e  o r  as re g io n  r e n e g o t ia te d  

r e s p o n s i b i l i t i e s  o f  d i s t r i c t s .  The d e c is io n  o f  th e  

D arenth  Park S te e r in g  Group in  J u ly  1984 t o  r e d i s t r i b u t e  

th e  n o n -ca tch m e n t r e s id e n ts  re q u ire d  some d i s t r i c t s  t o  

in c re a s e  and o th e rs  t o  reduce p lanned p r o v i s io n .  These 

changes appeared in  th e  1985 re d u c t io n  c o n t r o l  p la n .  The 

f o l l o w in g  y e a r ’ s p la n  caugh t up w i th  a n o th e r  s e t  o f  

changes m a in ly  around th e  move to w ards  a g r e a te r  use o f  

community h o u s in g  s to c k  and away from  p u r p o s e - b u i l t  u n i t s :  

B e x le y ’ s d e c is io n  t o  d rop  th e  redeve lopm en t o f  th e  G o ld ie
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Le igh  s i t e  and p ro v id e  group homes; C a m b e rw e ll ’ s t o  reduce 

i t s  r e s id e n t i a l  c e n t re  from  72 t o  42 p la c e s ;

G reenw ich ’ s t o  d rop  th e  proposed deve lopm ent on th e  Royal 

H e rb e r t  s i t e  and t o  s u b s t i t u t e  a m ix tu re  o f  c o n v e r te d  and 

p u r p o s e - b u i l t  accommodation.

i v )  F in a n c ia l  c o n s t r a in t s  caused some a u t h o r i t i e s  t o  d e la y  

open ing  f a c i l i t i e s  t h a t  c o u ld  have been opened on t im e .  A 

h o s te l  in  B ex ley  had i t s  open ing  d e la ye d  by s i x  months 

w h i l s t  th e  d i s t r i c t  t r i e d  t o  g e t  a d d i t i o n a l  fu n d s  from  

re g io n .  In  Camberwell th e  d i s t r i c t  managment team s topped  

th e  hous ing  programme because i t  was u n a b le  t o  c o n t r ib u t e  

a d d i t i o n a l  revenue from  m ainstream  fu n d in g ,  t o  meet th e  

s ta n d a rd s  re q u ire d  by th e  m enta l han d ica p  u n i t  managers; 

i t  was b a i le d  o u t  by an unexpected a l l o c a t i o n  t o  London 

h e a l th  a u t h o r i t i e s  by th e  T re a s u ry .

v )  The open ing  o f  th e  la r g e r  f a c i l i t i e s  had t o  be phased 

t o  p e rm it  r e s id e n ts  to  move in  in  s m a ll numbers. The 72 

r e s id e n ts  schedu led  t o  go t o  B a s s e t ts  V i l l a g e  in  Bromley 

were t r a n s f e r r e d  o ve r a f o u r  month p e r io d .  F u r th e r ,  

Brom ley h e a l th  a u t h o r i t y  dec ided  t o  ta k e  i n t o  B a s s e t ts  i t s  

24 r e s id e n ts  then  l i v i n g  in  Grove Park h o s p i t a l ,  le a v in g  

more r e s id e n ts  in  D arenth  than  th e  h o s p i t a l  managers had 

a n t i c i  p a te d .

v i ) S t a f f i n g  d i f f i c u l t i e s .  S t a f f i n g  s h o r ta g e s  a t  D aren th
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i t s e l f  meant t h a t  D a r t fo r d  was n o t  a b le  t o  t r a n s f e r  s t a f f  

from  th e  h o s p i ta l  t o  new community f a c i l i t i e s ,  th u s  

d e la y in g  th e  t r a n s f e r  o f  r e s id e n ts .  For o th e r  d i s t r i c t s ,  

d i f f i c u l t i e s  were e xp e r ie n c e d  in  r e c r u i t i n g  t r a in e d  and 

e xp e r ie n c e d  s t a f f ,  and t h i s  to o  le d  t o  d e la y s  in  open ing  

new homes.

v i i )  U n fo rseen a d m is s io n s .  D aren th  Park was c lo s e d  to  

s h o r t - t e r m  and lo n g - te rm  a d m iss io ns  fro m  a l l  d i s t r i c t s  

o th e r  th a n  D a r t fo r d  on th e  1 s t  o f  A p r i l ,  1984; th e  

managing d i s t r i c t  c o n t in u e d  t o  use D aren th  f o r  s h o r t - t e r m  

c a re .  In  a d d i t io n  to  th e se  a d m is s io n s ,  seven lo n g - te rm  

a d m iss io ns  were made when a m enta l hand icap  u n i t  

p a r t i c u l a r l y  f o r  peop le  w i t h  a m enta l i l l n e s s  c lo s e d  

sooner th a n  exp e c te d .

The range o f  these  reasons i l l u s t r a t e  th e  v i r t u a l  

c e r t a i n t y  t h a t  any re d u c t io n  c o n t r o l  p la n  w i l l  n o t  work 

o u t  as e xp e c te d . I t  may n o t  be p o s s ib le  f o r  re g io n a l  

p la n n e rs  t o  be open o r  e x p l i c i t  abou t t h i s  in  p u b l i c  

s ta te m e n ts ,  s in c e  i t  may reduce p re s s u re  on d i s t r i c t s  t o  

p ro g re s s  p la n s  and encourage f u r t h e r  d e la y .  R e a l is 

t i c a l l y ,  however, th e  managers o f  th e  h o s p i t a l  needed t o  

ta k e  th e s e  in e v i t a b le  u n c e r t a in t ie s  i n t o  a cco u n t i f  t h e i r  

own management o f  th e  c lo s u r e  was n o t  t o  be th row n  o u t  in  

a s e r io u s  way. Reg iona l o f f i c e r s ,  who k e p t  th e  h o s p i t a l  

in fo rm e d  o f  d i s t r i c t s ’ p la n s ,  tended t o  ta k e  an
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u n w arran ted  o p t i m i s t i c  v iew  o f  d i s t r i c t s ’ a b i l i t y  t o  keep 

to  p la n s .

Ward c lo s u re s

The r a te  a t  wh ich  r e s id e n ts  were t r a n s f e r r e d  t o  d i s t r i c t s  

a f f e c t e d  th e  ward c lo s u re  programme. H o s p i ta l  managers had 

s e v e ra l  o b je c t i v e s  w h ich  needed t o  be ba lanced  in  

a c h ie v in g  th e  p h y s ic a l  c o n t r a c t io n  o f  th e  h o s p i t a l :  

m in im is in g  d is r u p t io n  to  r e s id e n ts ;  making e f f e c t i v e  use 

o f  re m a in in g  s t a f f ;  s a v in g  on ru n n in g  c o s ts  o f  th e  

h o s p i t a l ;  t a k in g  o u t  o f  use th e  most u n s u i ta b le  w ards; 

h e lp in g  d i s t r i c t s  t o  b r in g  t o g e th e r  r e s id e n ts  who would  be 

l i v i n g  to g e th e r  in  homes o u ts id e ;  keep ing  to g e th e r  s t a f f  

and r e s id e n ts  who knew each o t h e r .

The o v e r a l l  scheme was f o r  th e  h o s p i t a l  t o  c o n t r a c t  

tow a rds  th e  p a v i l i o n  wards away from  th e  main b u i ld in g s  

(see f i g u r e  1 0 .1 ) .  T h is  w ou ld  p roduce th e  la r g e s t  revenue 

s a v in g s  on s e rv ic e s  such as h e a t in g  and a l lo w  maximum 

ground f l o o r  accommodation. Each p a v i l i o n  ward c o u ld  

accommodate abou t 24 r e s id e n ts .  T ab le  10 .4  shows th e  

number o f  wards re m a in in g  open in  A p r i l  o f  each y e a r ,  and 

i l l u s t r a t e s  s h a rp ly  th e  im p a c t o f  s l ip p a g e  o f  d i s t r i c t  

schemes on th e  h o s p i t a l .  From 1985 onwards, a gap was 

opened between th e  number o f  p lanned  ward c lo s u re s  and th e  

a c tu a l  number a ch ie ve d .
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Moves by res id e n ts

The n e t  r e d u c t io n  in  th e  number o f  wards re m a in in g  open 

masked th e  movement t h a t  was necessa ry  t o  c o n c e n t ra te  

r e s id e n ts  in  wards and t o  move to w a rd s  th e  p a v i l i o n  wards 

o n ly .  The movements, c lo s u re s  and re o p e n in g s  unde rta ke n  in  

j u s t  one y e a r ,  1986 /7 , a re  s p e l t  o u t  in  T ab le  10 .5 . 

T ab le  10.6 shows movements in  and o u t  o f  wards d u r in g  th e  

l a s t  20 months o f  th e  h o s p i t a l .

T h is  c lo s u r e  and movement o f  ward changes began in  

November 1983, when th e  f i r s t  two wards were c lo s e d ,  and 

c o n t in u e d  up t o  two months b e fo re  th e  h o s p i t a l  c lo s e d .  In  

g e n e ra l ,  th e  lo n g e r  r e s id e n ts  s ta ye d  in  th e  h o s p i t a l ,  th e  

g r e a te r  th e  chances o f  them b e in g  a f f e c te d  by ward 

movements. In  1986/7 r e s id e n ts  in  14 o u t  o f  th e  20 wards 

open underwent m a jo r  changes, moving t o  a new ward o r  

s e e in g  new r e s id e n ts  f ro m  a n o th e r  ward j o i n i n g  them. I t  i s  

in h e re n t  in  any c lo s u r e  programme t h a t  such d is r u p t io n  

o c c u rs .  These p lanned movements were e xa ce rb a te d  by th e  

age and d i l a p i d a t i o n  o f  th e  b u i ld in g s ,  w h ich  on o cc a s io n  

caused unplanned ward c lo s u r e s .  Thus, d u r in g  th e  w in t e r  o f  

1985/6 , th e  f l o o r  o f  a s p e c ia l  c a re  u n i t  c o l la p s e d  and 

r e s id e n ts  o f  wards 33, 3A, 3B and 4B had t o  be moved a t  

s h o r t  n o t ic e  t o  a l t e r n a t i v e  accommodation because o f  le a k s  

and c o n ta m in a t io n  o f  h o t  w a te r  system s. A l l  th e se  changes 

p u t  an a d d i t io n a l  work load  on th e  n u rs in g  and p o r t e r in g
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s t a f f  t h a t  sho u ld  n o t  be u n d e re s t im a te d .

The breakdown o f  s e c to r iz a t io n

I t  had been p a r t  o f  th e  s t r a t e g y  recommended by th e  HAS t o  

b r in g  to g e th e r  in  d e s ig n a te d  wards r e s id e n ts  who 

o r ig in a t e d  from  th e  same boroughs t o  f a c i l i t a t e  d is c h a rg e s  

by lo c a l  a u t h o r i t i e s  (see  c h a p te r  5 ) .  Readers w i l l  

remember t h a t  i t  to o k  th e  h o s p i t a l  a lm o s t  seven y e a rs  t o  

a c h ie v e  s e c t o r i z a t i o n ,  and t h a t  t h a t  p o l i c y  caused a v e ry  

g r e a t  upheaval w i t h in  th e  h o s p i t a l  t h a t  was s t i l l  r e c a l le d  

in  th e  1980s. The f i r s t  ward c lo s u r e s  in  1983 p la ce d  a 

sm a ll number o f  r e s id e n ts  fro m  one s e c to r  in  a n o th e r  

s e c t o r ’ s wards. Over th e  n e x t  few y e a rs ,  t h i s  became th e  

norm r a th e r  than  th e  e x c e p t io n .  W h i ls t  th e  breakdown o f  

s e c t o r i s a t i o n  made sense in  te rm s  o f  a l l  th e  reasons f o r  

c o n s o l id a t io n  m entioned above, i t  a ls o  p re se n te d  some 

d i f f i c u l t i e s :

-w a rd  s t a f f  needed t o  p re p a re  r e s id e n ts  f o r  d is c h a rg e  

t o  d i f f e r e n t  k in d s  o f  s e r v ic e s ;

-w a rd  s t a f f  had t o  de ve lo p  w o rk in g  r e la t i o n s h ip s  w i th  

s t a f f  f ro m  more than  one d i s t r i c t ;

- i t  was more d i f f i c u l t  f o r  d i s t r i c t  s t a f f  t o  g e t  t o  

know t h e i r  r e s id e n ts  in  th e  h o s p i t a l  when th e y  were in  

wards g e o g ra p h ic a l ly  d i s t a n t ;

- r e s id e n t s  had fe w e r  o p p o r t u n i t i e s  t o  g e t  t o  know 

o th e r  r e s id e n ts  w i th  whom th e y  would be l i v i n g .
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S h o r t ly  b e fo re  s e c t o r i z a t i o n  was o f f i c i a l l y  abandoned th e  

f i v e  s e c to rs  o f  th e  h o s p i t a l  c o n ta in e d  r e s id e n ts  on th e  

f o l l o w in g  b a s is :

-B ro m le y :  44 Bromley r e s id e n ts ,  seven

r e s id e n ts  fro m  a n o th e r  s e c to r  and f o u r  n o n - a l lo c a te d  

r e s id e n ts .  12 Brom ley r e s id e n ts  were on wards in  th e  

G re e n w ich /B e x le y  s e c to r  and 23 in  th e  Lewisham 

s e c to r .

-G re e n w ic h /B e x le y :  89 G re e n w ich /B e x le y

r e s id e n ts ,  15 r e s id e n ts  o f  th re e  o th e r  s e c to r s  and 14 

n o n -a l lo c a te d  r e s id e n ts .  Seven G re e n w ic h /B e x le y  

r e s id e n ts  on wards in  th e  Brom ley s e c to r .

-L am be th /S ou thw ark : 72 C am berw e ll,  24 West

Lambeth and 16 N. Southwark r e s id e n ts ,  and f i v e  

Lewisham, two Bex ley  and two n o n -a l lo c a te d  r e s id e n ts  

on th e  s e c t o r ’ s wards. In  a d d i t i o n ,  12 Camberwell 

r e s id e n ts  were on wards o f  th re e  o th e r  s e c to r s ,  and 

th re e  N. Southwark r e s id e n ts  on Lewisham w ards.

-Lewisham and N. Sou thw ark : 25

Lew isham /North  Southwark r e s id e n ts ,  and 23 B rom ley , 

e ig h t  C am berwell, one D a r tfo rd /G ra ve sh a m  and 18 non- 

a l lo c a te d  r e s id e n ts .  One Lewisham r e s id e n t  was in  

th e  G re e n w ich /B e x le y  s e c to r ,  21 Lew isham /N orth  

Southwark r e s id e n ts  in  th e  Lam beth/Southwark s e c to r .

-D a r t fo rd /G ra v e s h a m : S ix  D a r t fo rd /G ra ve s h a m

r e s id e n ts ,  two Camberwell and one n o n -a l lo c a te d  

r e s id e n t  on th e  wards. One D a r t fo rd /G ra v e s h a m
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r e s id e n t  was on a Bromley ward and one o th e r  on a 

Lewisham ward.

Im p a c t on r e s id e n ts

Of th e  650 o r  so r e s id e n ts  d is c h a rg e d  fro m  th e  h o s p i t a l  

between 1983 and 1988, 65% were k e p t  w i t h i n  th e  s ta te d

p o l i c y  o f  no more than  one move b e fo re  d is c h a rg e .  T a b le  

10.7  shows how t h i s  v a r ie d  among th e  d i s t r i c t s .  D a r t fo r d  & 

Gravesham r e s id e n ts  came o f f  b e s t ,  as th e y  had th e  h ig h e s t  

p r o p o r t io n  o f  r e s id e n ts  w i th  no more th a n  one move (85%) 

and th e  lo w e s t  p r o p o r t io n  o f  r e s id e n ts  h a v in g  made th re e  

o r  more moves (3%). Both Camberwewll and Brom ley came o f f  

th e  " w o r s t " ,  w i th  50% and 55% r e s p e c t i v e ly  o f  t h e i r  

r e s id e n ts  h a v in g  made no more th a n  one move, and 20% and 

23% o f  t h e i r  r e s p e c t iv e  r e s id e n ts  h a v in g  made th re e  o r  

more moves.

These two ends o f  th e  spectrum  were f a i r l y  p r e d ic t a b le .  

D a r t fo r d  & Gravesham had i t s  f i v e  wards in  th e  p a v i l i o n  

s e c t io n  a t  th e  s t a r t ,  so t h e i r  r e s id e n ts  s c a r c e ly  needed 

t o  move a t  a l l .  Camberwell and Brom ley r e s id e n ts  were 

a f f e c te d  by th e  f i r s t  s e t  o f  ward c lo s u re s  in  1983. Some 

o f  t h e i r  r e s id e n ts  went d i r e c t l y  i n t o  th e  p a v i l i o n  wards 

b u t  more went i n t o  o th e r  wards in  th e  3 - s to r e y  b lo c k s  and 

moved a g a in  as th e se  wards c lo s e d  l a t e r  on, and u n t i l  

o th e rs  were d is c h a rg e d  from  th e  p a v i l i o n  wards, making 

room f o r  them th e re .  I t  was s im p ly  n o t  p h y s i c a l l y
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p o s s ib le  t o  keep t o  th e  p o l i c y .  For many, th e  number o f  

moves necessa ry  was made t o l e r a b le  by moving groups o f  

r e s id e n ts  and s t a f f  t o g e th e r ,  so th e  a d ju s tm e n t needed 

was m in im a l .

A f u r t h e r  reason beh ind  ward c lo s u re s  was th e  conce rn  t o  

keep th e  h o s p i t a l  s a fe  f o r  s t a f f .  The wards a t  D aren th  

were sp read  o u t  o ve r  th re e  d i s t i n c t  a reas  o f  th e  h o s p i t a l  

g rounds . The s i t e  was open t o  th e  p u b l i c  and once th e  

h o s p i t a l  began to  d e m o lish  wards, p rob lem s w i th  s e c u r i t y  

emerged. A d e v e lo p in g  concern  became th e  s a fe ty  o f  s t a f f  

on d u ty  a t  n ig h t ,  and managers needed t o  ensu re  t h a t  no 

ward was l e f t  i s o la t e d  when o th e rs  around i t  c lo s e d .

A necessa ry  c o r o l l a r y  o f  th e se  changes was t h a t  th e  number 

o f  r e s id e n ts  in  most wards in c re a s e d .  In  A p r i l  1983, th e  

18-bed w ards, m a in ly  wards 2 -9 ,  had an average o f  11.5  

r e s id e n ts ;  when the se  wards f i n a l l y  c lo s e d  tow ard  th e  end 

o f  1986, th e  average occupancy had gone up t o  16 .8  

r e s id e n ts .

W ith  so much movement between w ards, i t  became d i f f i c u l t  

a t  t im e s  t o  keep t r a c k  o f  where r e s id e n ts  were in  th e  

h o s p i t a l .  Each t im e  r e s id e n ts  moved, t h e i r  p e rso n a l 

p o sse ss io n s  moved, t h e i r  m ed ica l re c o rd s  and case n o te s  

had t o  be moved, th e  c a s h ie rs  had t o  be in fo rm e d  so th e y  

c o u ld  have access to  t h e i r  bank a c c o u n ts ,  and t h e i r  sm a ll
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c o lo u re d  ta g  on th e  ward c h a r t s  in  th e  m ed ica l re c o rd s  

o f f i c e  had to  be changed. I t  wasn’ t  s u r p r i s in g  t h a t  on 

o c c a s io n s ,  t h in g s  were a b i t  c h a o t ic .

A n o th e r  f a c t o r  wh ich  a f f e c t e d  th e  r e s id e n ts  was th e  

p h y s ic a l  c o n d i t io n  o f  th e  wards -  poo r d e c o ra t io n  and la c k  

o f  re s o u rc e s  f o r  e n te r ta in m e n t  on w ards , u s u a l ly  no 

a l t e r n a t i v e  t o  t e l e l v i s i o n .  There was l i t t l e  in c e n t iv e  to  

re d e c o ra te  i f  wards were t o  rem ain  open o n ly  a y e a r .  The 

d e t e r i o r a t i o n  was n o t  g e n e ra l -  some wards were in  q u i t e  

good c o n d i t i o n ,  o th e rs  no worse th a n  u s u a l .  Bu t w i t h  

s t a f f  s h o r ta g e s  and o th e r  f a c i l i t i e s  c lo s in g ,  i t  meant 

t h a t  many r e s id e n ts  sp e n t who le  days on wards in  u n a t t r a c 

t i v e  and u n s t im u la t in g  e n v iro n m e n ts .

Bes ides  conce rns  o ve r  th e  q u a l i t y  o f  th e  e n v iro n m e n t and 

fre q u e n c y  o f  ward changes, th e  q u a l i t y  o f  l i f e  e n joyed  by 

th e  r e s id e n ts  depended on th e  f a c i l i t i e s  a v a i la b le  t o  them 

w i t h in  th e  h o s p i t a l .  There  was some deve lopm ent and more 

p u rp o s e fu l  s t r u c t u r i n g  o f  r e s id e n t  t r a i n i n g  f a c i l i t i e s ,  as 

th e  need t o  p rep a re  r e s id e n ts  f o r  a move t o  th e  community 

was re c o g n is e d .  But a t  th e  same t im e ,  le s s  r e c o g n i t io n  

was g iv e n  t o  th e  need t o  p ro v id e  s o c ia l  and r e c r e a t io n a l  

a c t i v i t i e s  f o r  th e  r e s id e n ts ,  and t o  r e t a in  th e se  u n t i l  

th e  h o s p i t a l  c lo s e d .  In  th e  second ye a r  o f  th e  re d u c t io n  

c o n t r o l  p la n ,  two p o s ts  were l o s t  th ro u g h  v o lu n ta r y  re d u c -  

da n c ie s  -  th e  manager o f  th e  p e t s ’ c o rn e r  and th e
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r e c r e a t io n  o f f i c e r .  T h is  avo ided  com pu lso ry  re dundanc ies  

f o r  o th e r  s t a f f .  But f ro m  th e  v ie w p o in t  o f  th e  r e s id e n ts ,  

th e  lo s s  o f  th e se  two p o s ts  d e p r iv e d  them o f  a c t i v i t i e s  

wh ich  gave them c o n s id e ra b le  p le a s u re  and w h ich  g o t them 

o f f  t h e i r  wards i n t o  a d i f f e r e n t  s o c ia l  and s o c ia b le  

e n v iro n m e n t,  a l lo w in g  them t o  meet and m ix w i th  r e s id e n ts  

w i t h  whom th e y  d id  n o t  l i v e .  T h is  was a permanent lo s s  

f o r  r e s id e n ts ,  a gap in  t h e i r  l i v e s  d u r in g  th e  re m a in in g  

ye a rs  th e  h o s p i t a l  was open. I t  was n o t  compensated f o r  by 

any o th e r  in c re a s e  in  re so u rce s  t o  wards t o  p ro v id e  

e n t e r t a i  nment.

R e te n t io n  and redep loym en t o f  s t a f f

A t  th e  t im e  th e  f i r s t  r e d u c t io n  c o n t r o l  p la n  was 

p roduced , D arenth  Park was em p loy ing  939 s t a f f ,  e x c lu d in g  

m ed ica l and d e n ta l  s t a f f  (WTE o f  8 1 0 .6 6 ) .  A b r i e f  p r o f i l e  

o f  th e  s t a f f  i s  g ive n  in  T ab le  1 0 .8 .

Personne l managers hoped t o  r e l y  t o  some e x te n t  on a 

n a tu ra l  tu rn o v e r  among some s t a f f  g roups t o  reduce s t a f f  

numbers w i th o u t  redep loym en t o r  redundancy. M oreover, th e  

r e l a t i v e l y  h ig h  number o f  p a r t  t im e  s t a f f  reduced th e  

s c a le  o f  p o s s ib le  redundancy payments. The age s t r u c t u r e  

showed t h a t  57 s t a f f  would reach com pu lso ry  r e t i r e m e n t  age 

and a f u r t h e r  92 would be o f  an age to  ta k e  r e t i r e m e n t  i f  

th e y  w ished (60 yea rs  f o r  women and 55 f o r  n u rs e s )  by th e  

t im e  th e  h o s p i ta l  c lo s e d .
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Planning  the red uc tion

The f i r s t  a t te m p t  t o  produce a re d u c t io n  c o n t r o l  p la n  f o r  

s t a f f i n g  came in  th e  1984 p la n ,  s h o r t l y  a f t e r  th e  

a p p o in tm e n t o f  two r e d u c t io n  c o n t r o l  pe rso n n e l o f f i c e r s ,  

one f o r  n u rs in g  s t a f f  and one f o r  a l l  o th e rs .  T h is  

i n i t i a l  a t te m p t  a t  f o r e c a s t in g  s t a f f i n g  r e d u c t io n s  (and 

a l l  subsequen t p la n s )  was based on th e  f o l l o w in g  

a ssu m p tio n s :

- s ta n d a rd s  o f  ca re  th e  r e s id e n ts  would  rem ain th e

same;

- r e d u c t io n s  in  s t a f f  would n o t  be p ro  r a ta  w i t h  th e  

s c a le  o f  d is c h a rg e :  s t a f f i n g  r a t i o s  needed t o  in c re a s e ,

because o f  tu rb u le n c e  c re a te d  by changes w i t h i n  th e  

h o s p i t a l ,  d e t e r i o r a t i n g  f a b r i c  due t o  la c k  o f  m a in tenance , 

in c r e a s in g  t r a i n i n g  needs o f  s t a f f  and r e s id e n ts ,  and th e  

tendency  o f  r e c e iv in g  d i s t r i c t s  t o  ta k e  o u t  r e s id e n ts  w i t h  

low dependency f i r s t .

The p lanned  re d u c t io n  o f  abou t 44 s t a f f  in  1983/4  was 

ach ie ve d  by n a tu r a l  w astage . S t a r t i n g  in  th e  f o l l o w in g  

y e a r ,  however, e n fo rc e d  redundanc ies  became necessa ry  f o r  

s t a f f .  D e s p ite  th e  need f o r  re d u n d a n c ie s ,  th e  o v e r a l l  WTE 

in  p o s t  a t  th e  end o f  th e  f i n a n c i a l  ye a r was 43 under th e  

r e d u c t io n  t a r g e t .

The m a jo r  s h o r t f a l l  in  s t a f f i n g  was in  q u a l i f i e d  n u rs e s ,  

48 under th e  t a r g e t  f i g u r e .  The d e f ic ie n c y  in  q u a l i f i e d
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nurses  was r e l ie v e d  in  two ways: em p loy ing  a la r g e r  number 

o f  n u rs in g  a s s is t a n t s ;  and in c r e a s in g  th e  number o f  

q u a l i f i e d  s t a f f  by e n co u ra g in g  o v e r t im e ,  u s in g  agency 

nu rses  and c r e a t in g  a nurse  bank system  w i th  a lo c a l  jo b  

c e n t re .  T h is  l a t t e r  scheme a t t r a c t e d  back some nu rses  who 

had r e t i r e d  f o u r  o r  f i v e  y e a rs  e a r l i e r ,  b u t  a ls o  to o k  on 

s t a f f  m o o n l ig h t in g  from  o th e r  h o s p i t a l s ,  w i l l i n g  t o  do an 

e x t r a  two o r  th re e  s h i f t s  a week. The bank scheme s t a r t e d  

in  March 1985, when o v e r t im e  and agency s t a f f  were a l re a d y  

c o n t r i b u t i n g  th e  e q u iv a le n t  o f  between 15 and 20 q u a l i f i e d  

s t a f f  m o n th ly .

r

In  December 1986 th e  n u rs in g  s t a f f  t a r g e t s  were a d ju s te d  

t o  re c o g n is e  th e  much s lo w e r  pace o f  d is c h a rg e  a c t u a l l y  

be ing  a ch ie v e d .  The re v is e d  t a r g e t s  f o r  t r a in e d  and 

u n t ra in e d  n u rs in g  s t a f f  a l lo w e d  an a d d i t i o n a l  125 s t a f f  

members. On t h i s  b a s is ,  th e  n u rs in g  a s s is t a n t  f i g u r e s  

went f ro m  be ing  69 o v e r  th e  t a r g e t  t o  23 be low ; a le s s  

d ra m a t ic  change a ls o  o c c u r re d  in  th e  f i g u r e s  f o r  q u a l i f i e d  

n u rs e s .  T h is  s h o r ta g e  o f  n u rs in g  s t a f f  in  r e l a t i o n  t o  th e  

optimum s t a f f i n g  le v e l  remained more o r  le s s  u n t i l  th e  

h o s p i t a l  f i n a l l y  c lo s e d .

D e s p ite  th e  f re q u e n t  s ta te m e n ts  t h a t  th e  h o s p i t a l  was 

s h o r t  o f  n u rs in g  s t a f f  and c o n d i t io n s  were c r i t i c a l ,  

h o s p i t a l  managers seemed t o  be a b le  t o  m a in ta in  th e  

s i t u a t i o n  q u i t e  w e l l .  Q u a l i f i e d  nu rses  re p re s e n te d  33% o f

275



th e  t o t a l  n u rs in g  s t a f f  in  A p r i l  1984, and in  th e  

f o l l o w in g  y e a rs ,  t h i s  f i g u r e  improved s l i g h t l y  (see T ab le  

1 0 .9 ) .

Redeploym ent o f  s t a f f  a t  D a ren th

The f i r s t  s te p  in  w o rk in g  o u t  rede p lo ym e n t s t r a t e g ie s  was 

t o  f i n d  o u t  s t a f f  i n t e n t i o n s .  The re d u c t io n  c o n t r o l  

p e rso n n e l o f f i c e r s  in te rv ie w e d  each s t a f f  member 

i n d i v i d u a l l y  in  1984, g e t t i n g  some id e a  abou t f u t u r e  

employment hopes, m o b i l i t y  in c lu d in g  c a r  o w n e rs h ip ,  f a m i ly  

commitments and o th e r  f a c t o r s  i n f l u e n c in g  employment 

p o t e n t i a l .  These in te r v ie w s  showed t h a t  th e  v a s t

m a jo r i t y  o f  s t a f f  w ished t o  s ta y  in  D a r t fo r d  s e r v ic e s ,  

even i f  t h a t  meant chang ing  th e  k in d  o f  work th e y  d id .  

E q u a l ly ,  a m a jo r p r o p o r t io n  o f  s t a f f  were w i l l i n g  t o  s ta y  

u n t i l  th e  h o s p i t a l  c lo s e d .  N ine s t a f f  (no n u rse s )  were 

w i l l i n g  t o  work e lsew he re  in  K en t, 18 were p rep a re d  t o  

t r a v e l  t o  London and 65 to  Bromley o r  B e x le y .  I t  became 

o b v io u s  t h a t  c o o p e ra t io n  from  o th e r  d i s t r i c t s  would  be 

v i t a l  i f  redundancy f o r  s i g n i f i c a n t  numbers o f  s t a f f  were 

t o  be a vo id e d .

A m eeting  o f  m enta l hand icap  u n i t  p e rso n n e l o f f i c e r s  o f  

u se r  d i s t r i c t s  was s e t  up in  August 1984. The purpose was 

t o  f a c i l i t a t e  th e  redep loym en t o f  s t a f f  by e s t a b l i s h in g  

ch a n n e ls  o f  com m unica tion  between th e  h o s p i t a l  and th e
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d i s t r i c t s ,  and to  e n l i s t  th e  a id  o f  o th e r  d i s t r i c t s  in  

keep ing  th e  h o s p i ta l  a d e q u a te ly  s t a f f e d  u n t i l  i t  c lo s e d ,  

w h i l s t  re d e p lo y in g  Darenth  s t a f f .

There were th re e  f a c t o r s  w o rk in g  a g a in s t  th e  p o t e n t i a l  f o r  

s t a f f  t r a n s f e r r i n g  t o  o th e r  d i s t r i c t s .  F i r s t ,  D aren th  was 

on th e  edge o f  th e  ca tchm ent a re a , so t h a t  s t a f f  would 

fa c e  lo n g  (and e xp e n s ive )  jo u rn e y s  t o  work in  in n e r  

London. S econd ly , d i s t r i c t s  were n o t  a lw ays keen t o  

c o o p e ra te .  They f e l t  i n i t i a l l y  t h a t  t h e i r  r i g h t  t o  choose 

t h e i r  employees was be ing  e roded , a l th o u g h  a l l  t h a t  was 

wanted was an agreement t h a t  D arenth  Park s t a f f  would be 

in te rv ie w e d  when th e y  a p p l ie d  f o r  p o s ts  in  o th e r  

d i s t r i c t s ,  n o t  t h a t  th e y  would be gua ran teed  a jo b .  There 

was a f e e l i n g  in  d i s t r i c t s ,  however, t h a t  s t a f f  fro m  

D arenth  would n o t  be up t o  w o rk in g  in  th e  new s e r v ic e s ;  

th e y  were " i n s t i t u t i o n a l i s e d M.

T h i r d l y ,  s t a f f  ; a t  D arenth  were r e lu c t a n t  t o  a p p ly  f o r  

jo b s .  Some b e l ie v e d  t h a t  th e  h o s p i t a l  would never c lo s e

and th e re  would a lways be some jo b s  a t  D a re n th . For many,

i t  had been ye a rs  s in c e  th e y  had a p p l ie d  f o r  jo b s .  I t

became e v id e n t  from  feedback  from  e a r l y  in te r v ie w s  t h a t  

s t a f f  needed h e lp  in  f i l l i n g  o u t  a p p l i c a t io n s  fo rm s , and 

co a ch ing  on how to  p re s e n t  them se lves  in  in te r v ie w s .  The 

p e rso n n e l o f f i c e r s  o rg a n is e d  t r a i n i n g  days f o r  s t a f f  t o  

h e lp  them u n d e rs tand  th e  p rocess  b e t t e r ,  and conducted
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mock in te r v ie w s  t o  g iv e  s t a f f  knowledge o f  and c o n f id e n c e  

in  th e  in t e r v ie w  s i t u a t i o n .  The c o u n s e l l in g  r o le  was a 

m a jo r demand on t h e i r  t im e .

Personne l o f f i c e r s  a ls o  had t o  dea l w i th  th e  f a i l u r e s  o f  

D aren th  management o v e r  th e  y e a rs .  There were s e v e ra l  

in s ta n c e s  o f  s t a f f  be in g  k e p t  on when th e y  s h o u ld  have 

been r e t i r e d  on grounds o f  i l l  h e a l t h .  In  some 

d e p a rtm e n ts ,  poo r a tte n d a n c e  re c o rd s  were a l lo w e d  t o  

de ve lop  w i t h o u t  p ro p e r  management a c t io n .  D aren th  Park had 

o v e r  th e  ye a rs  accep ted  employees re de p lo ye d  fro m  o th e r  

d i s t r i c t  s e r v ic e s  whom o th e r  managers d id  n o t  w an t; th e y  

were seen as poo r w o rk e rs  f o r  a v a r i e t y  o f  reaso n s . 

These s i t u a t i o n s  now had t o  be d e a l t  w i t h .

The h o s p i t a l ’ s p r i n c i p a l  conce rn  was th e  lo s s  o f  q u a l i f i e d  

n u rs e s , and th e  DNS a t  D aren th  was eager f o r  o th e r  

d i s t r i c t s  t o  o f f e r  n u rse s  p o s ts  in  th e  new s e r v ic e s  

p ro v id e d  th e y  remained a t  D aren th  u n t i l  t h e i r  r e s id e n ts  

l e f t .  A f t e r  nu rses  had been r e c r u i t e d  f o r  A rc h e ry  House in  

D a r t fo r d ,  d i s t r i c t s  were i n v i t e d  t o  h o ld  open days a t  th e  

h o s p i t a l  when th e y  had th e  o p p o r tu n i t y  o f  e x p la in in g  th e  

p h i lo s o p h y  o f  c a re  o f  t h e i r  new s e r v ic e s  and th e  

employment o p p o r t u n i t i e s  a v a i la b le  w i t h i n  i t .  New 

d i f f i c u l t i e s  v e ry  soon became a p p a re n t .  Three d i s t r i c t s  

had a n o n -n u rs in g  s t a f f  s t r u c t u r e  w h ich  p re v e n te d  th e y  

from  p a y in g  q u a l i f i e d  n u rse s  on n u rs in g  s a la r y  s c a le s  and
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r e t a in in g  th e  same c o n d i t io n s  o f  employm ent. In  a d d i t i o n ,  

s e v e ra l d i s t r i c t s  were c lo s in g  h o s p i t a l s  w i t h i n  t h e i r  own 

d i s t r i c t s  and pe rso n n e l o f f i c e r s  fro m  th e s e  d i s t r i c t s  

n a t u r a l l y  gave p r i o r i t y  t o  s t a f f  a l re a d y  employed w i t h i n  

t h a t  d i s t r i c t .

Personne l o f f i c e r s  were h o p ing  t o  re d e p lo y  s t a f f  n o t  o n ly  

t o  th e  new m enta l hand icap  s e r v ic e s  b u t  t o  a l l  s e r v ic e s  

where s u i t a b le  v a c a n c ie s  o c c u r re d .  T h is  a s p i r a t i o n  

u n d e re s t im a te d  th e  number o f  s e r v ic e  managers who would be 

in v o lv e d  in  such an e x e rc is e ,  and th e  c o m p le x i ty  o f  

e s t a b l i s h in g  new p ro ce d u re s  t o  hand le  t h i s  s i t u a t i o n ,  w i th  

D a r t fo r d  o r  w i t h i n  th e  o th e r  d i s t r i c t s .  E v e n tu a l ly ,  some 

such t r a n s f e r s  were made w i t h i n  D a r t fo r d  b u t  even th e re  i t  

r e q u ir e d  m a jo r e f f o r t s  by th e  p e rso n n e l o f f i c e r s  t o  see 

i t  th ro u g h .

To c o u n te ra c t  th e  assum ption  by s t a f f  t h a t  th e y  c o u ld  s i t  

i t  o u t ,  ta k e  redundancy and then  ta k e  on some o th e r  jo b  

u n t i l  th e y  r e t i r e d ,  h o s p i t a l  managers is su e d  a l e t t e r  t o  

a l l  s t a f f  in  September 1985 o u t l i n i n g  th e  rundown 

p roce d u re s  th ro u g h  w h ich  redundancy n o t i c e s  would be 

is s u e d ,  based on th e  p r i n c i p l e  o f  ’ l a s t  in  f i r s t  o u t ’ . As 

p a r t  o f  t h i s  p ro c e s s ,  a r e s e r v a t io n  o f  p o s ts  scheme was 

s t a r t e d :  managers i d e n t i f i e d  key w o rke rs  needed u n t i l  th e  

h o s p i t a l  c lo s e d .  A p o s t  in  a n o th e r  h o s p i t a l  was then  

re se rve d  f o r  th e se  s t a f f ,  w i th  tem p o ra ry  s t a f f  be ing  take n
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on by th e  o th e r  h o s p i t a l  u n t i l  th e  D aren th  s t a f f  c o u ld  be 

re le a s e d .  More th a n  100 te m p o ra ry  c o n t r a c t s  t o  s t a f f  in  

th e  d i s t r i c t  were is su e d  as p a r t  o f  t h i s  scheme.

A t o t a l  o f  448 s t a f f  were re d e p lo y e d , j u s t  abou t h a l f  th e  

number o f  s t a f f  employed a t  th e  h o s p i t a l  in  1983. O f t h i s  

t o t a l ,  228 were nu rses  ( e x c lu d in g  20 r e t i r e m e n t s ) , so t h a t  

65X o f  th e  n u rs in g  s t a f f  were k e p t  in  n u rs in g  in  th e  

ca tchm en t a re a , th e  m a jo r i t y  in  m enta l hand icap  n u rs in g .  

S eve ra l n u rs in g  a u x i l i a r i e s  l e f t  t o  ta k e  up t r a i n i n g .  In  

th e  end, o n ly  7 o f  th e  16 nu rses  who exp ressed  i n t e r e s t  in  

t r a n s f e r r i n g  t o  Leybourne Grange H o s p i ta l  d id  so .

Funding th e  rundown

Under th e  r e g io n ’ s m enta l hand icap  fu n d in g  p o l i c y  D aren th  

l o s t  th e  e q u iv a le n t  o f  th e  average in p a t i e n t  e x p e n d i tu re  

p e r  head f o r  e v e ry  dea th  and d is c h a rg e  fro m  th e  h o s p i t a l  

in  th e  f o l l o w in g  f i n a n c i a l  y e a r .  T h is  f i g u r e  fo rm ed th e  

t a r g e t  s a v in g s  w h ich  th e  h o s p i t a l  sh o u ld  have a c h ie v e d .  

The re so u rce s  a v a i l a b le  t o  th e  h o s p i t a l  were c o n t r o l l e d  

s e p a ra te ly  from  th e  d i s t r i c t ’ s a l l o c a t i o n ,  th e  b a s is  o f  

w h ich  was th e  h o s p i t a l ’ s 1982/3 e x p e n d i tu re  o u t t u r n  (when 

th e  fu n d in g  p o l i c y  s t a r t e d ) ,  wh ich  was s u b s e q u e n t ly  

upgraded t o  r e f l e c t  annual pay and p r ic e s  in c re a s e s .

I t  was re co g n ise d  t h a t  th e  amount o f  revenue s a v in g s  w h ich
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th e  h o s p i t a l  c o u ld  a ch ie ve  would n o t  f a l l  in  d i r e c t  

p r o p o r t io n  t o  th e  r e d u c t io n  in  th e  number o f  r e s id e n ts ,  

f o r  reasons g iv e n  above. I t  was th e  r e s p o n s i b i l i t y  o f  

D a r t fo r d  t o  in fo rm  th e  re g io n  o f  th e  p r o p o r t io n  o f  th e  

s a v in g s  t a r g e t  w h ich  i t  f e l t  c o u ld  have been a c h ie v e d , 

t a k in g  th e se  f a c t o r s  i n t o  a c c o u n t.  Because i t  was bound 

t o  be a p rocess  o f  n e g o t ia t io n  between re g io n  and 

d i s t r i c t ,  a p r e l im in a r y  f i g u r e  was i n i t i a l l y  c a lc u la te d  on 

an August t o  J u ly  b a s is  t o  a l lo w  n e g o t ia t io n s  t o  be

com ple ted  b e fo re  th e  s t a r t  o f  th e  new f i n a n c i a l  y e a r  in

th e  f o l l o w in g  A p r i l .  T h is  s topped  in  1986 when th e  t a r g e t  

s a v in g s  were r e la te d  t o  d is c h a rg e s  in  th e  p re v io u s  

f i n a n c i a l  y e a r .

The d i s t r i c t  began t h i s  n e g o t ia t i n g  p roce ss  w i t h  a s a v in g s  

t a r g e t  based on d e a ths  and d is c h a rg e s .  T h is  t a r g e t  was 

th e n  d iv id e d  i n t o  two p a r t s  -  v a r ia b le  e x p e n d i tu re  w h ich  

i t  c o u ld  a f f o r d  t o  lo s e  because o f  th e  reduced number o f  

r e s id e n ts ,  and f i x e d  e x p e n d i tu re ,  w h ich  i t  c o u ld  n o t  lo s e  

i f  an adequate le v e l  o f  s e r v ic e s  were t o  be m a in ta in e d  f o r  

th e  re m a in in g  r e s id e n ts .  The f i x e d  e x p e n d i tu re  became th e  

re q u e s t  f o r  b r id g in g  f in a n c e  from  th e  re g io n  ( o r  non

r e c u r r in g  re v e n u e ) .  T a b le  10.11 shows how th e se  t a r g e t s

worked o u t  o v e r  th e  rundown p e r io d .

E x p e n d itu re  c o n t in u e d  a t  D aren th  w e l l  a f t e r  th e  l a s t  

r e s id e n ts  l e f t  th e  h o s p i t a l .  There was, f o r  a s t a r t ,  th e
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expenses a s s o c ia te d  w i th  p r o v id in g  tem p o ra ry  f a c i l i t i e s  a t  

Stone House and T r u s c o t t  V i l l a s  (see f o l l o w in g  s e c t i o n ) .  

There were a ls o  th e  expenses o f  c lo s in g  down D aren th  Park 

b u i ld in g s  -  making s e c u re ,  rem oving f u r n i t u r e  and 

a d m in i s t r a t i v e  re c o rd s  o f  v a r io u s  k in d s ,  c lo s in g  down 

s e r v ic e s  -  th e se  c o s ts  would a ls o  be n e g o t ia te d  s e p a r a te ly  

w i th  th e  re g io n .  In  each y e a r ,  th e  d i s t r i c t  was 

s u c c e s s fu l  in  c o n v in c in g  th e  re g io n  t o  reduce th e  amount 

o f  revenue t o  be handed back because a c tu a l  d is c h a rg e s  d id  

n o t  match p lanned d is c h a rg e s .  The r e g io n ’ s main concern  

was t o  ensu re  t h a t  th e  h o s p i t a l  was n o t  ’ o v e r fu n d e d ’ so 

t h a t  money c o u ld  be t r a n s f e r r e d  t o  o th e r  d i s t r i c t  s e r v ic e s  

in  D a r t fo r d .  In  a d d i t io n  t o  th e  revenue s u p p o r t ,  c a p i t a l  

s u p p o r t  was a ls o  g iv e n  f o r  m a in tenance a c t i v i t i e s  

a s s o c ia te d  w i th  ward changes and c lo s u r e s ,  and a d d i t i o n a l  

revenue s u p p o r t  f o r  s t a f f  t r a i n i n g .

The f i n a l  d e p a r tu re s

F o r ty  r e s id e n ts  from  f i v e  d i s t r i c t s  remained in  D aren th  

Park on th e  f i r s t  day o f  A ugus t 1988; 15 had been

d is c h a rg e d  by th e  e le v e n th ,  le a v in g  25 f o r  th e  l a s t  day. 

F iv e  o f  th e se  r e s id e n ts  were d is c h a rg e d  to  a te m p o ra ry  

home w i t h i n  t h e i r  own d i s t r i c t .  The re m a in in g  20 were 

accommodated by D a r t fo r d  and Gravesham on an in t e r im  b a s is  

by t r a n s f e r r i n g  some t o  an unused ward a t  Stone House 

h o s p i t a l ,  a menta l i l l n e s s  h o s p i t a l  n e x t  t o  A rc h e ry  House 

and to  two v i l l a s  in te n d e d  f o r  r e s id e n ts  fro m  Stone House
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n o t  y e t  ready t o  be d is c h a rg e d .

The move t o  th e  h o s p i t a l  went w e l l  b u t  th e  move t o  th e  

v i l l a s  was le s s  smooth. The p r i n c ip a l  a d m in i s t r a t o r  a t  

D arenth  was on leave  and th e  work o f  p re p a r in g  th e  v i l l a s  

had n o t  been com pleted on t im e .  R e s id e n ts  and s t a f f  

a r r i v e d  t o  f i n d  beds unmade and an in a d e q u a te  s u p p ly  o f  

c ro c k e ry  and o th e r  i te m s .  These were p u t  r i g h t  im m e d ia te ly  

b u t  s t a f f  in  p a r t i c u l a r  f e l t  l e t  down by such a poor 

e n d ing  t o  th e  c lo s u re  programme.

The 20 r e s id e n ts  who were t e m p o r a r i l y  ta k e n  on by D a r t fo r d  

be longed t o  G reenw ich, B e x le y  and Camberwell h e a l th  

a u t h o r i t i e s .  The 6 B ex le y  and Greenwich r e s id e n ts  s ta ye d  

o n ly  2 weeks. 6 Camberwell r e s id e n ts  t r a n s f e r r e d  back t o  

t h e i r  d i s t r i c t  a t  th e  end o f  September; one o th e r  went t o  

a te m p o ra ry  p lacem ent in  a s t a f f e d  group home in  D a r t fo r d .  

T h is  a l lo w e d  th e  two v i l l a s  t o  c lo s e .  F iv e  men remained 

on t h e i r  own ward in  Stone House; one woman, o r i g i n a t i n g  

from  B r ig h to n  and a w a i t in g  a p la c e  t o  be found f o r  he r 

t h e r e ,  was l e f t  on a ward on h e r  own.

C o n c lu s io n

Two themes s ta n d  o u t  fro m  t h i s  n a r r a t i v e  o f  th e  h o s p i t a l  

rundown: th e  im po rtance  o f  good lo c a l  management, and th e

c o m p le x i ty  o f  c o o r d in a t io n  needed t o  keep th e  h o s p i t a l  

g o in g  d u r in g  t h i s  d i f f i c u l t  p e r io d  o f  t im e .  H o s p i ta l
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managers began w i t h  t h e i r  v e r s io n  o f  r a t i o n a l -  

com prehens ive  p la n n in g  in  th e  fo rm  o f  r e d u c t io n  c o n t r o l  

p la n s ,  and soon le a rn e d  th e  same le s so n s  t h a t  c o l le a g u e s  

in  d i s t r i c t s  and a t  th e  re g io n  le a rn e d :  t h a t  a more

f l e x i b l e  approach was needed, one w h ich  a l lo w e d  d i s t r i c t s  

t o  see t h e i r  i n t e r e s t s  and needs ta k e n  i n t o  a c c o u n t ,  in  

o rd e r  t o  g a in  any c o o p e ra t io n  in  managing th e  rundown. 

L in d b lo m ’ s c r i t i q u e  o f  r a t i o n a l  com prehens ive  p la n n in g  i s  

as a p p ro p r ia te  here  as i t  was o f  d i s t r i c t  o r  r e g io n a l  

p la n n in g .

The e x p e r ie n c e  o f  c lo s in g  D aren th  Park h o s p i t a l  i s  a ls o  

r i c h  in  le sso n s  f o r  o th e r  a u t h o r i t i e s .

I t  d e m o n s tra te s ,  f o r  a s t a r t ,  th e  e x te n t  t o  w h ich  th e  

r e d u c t io n  c o n t r o l  p la n s  re p re s e n te d  an id e a l  to w a rd s  w h ich  

h o s p i t a l  managers worked. But th e  r e a l i t y  o f  managing th e  

c o n t r a c t io n  o f  th e  h o s p i t a l  was much more a p rocess  o f  

n e g o t ia t io n  -  w i th  re g io n a l  o f f i c e r s  o v e r  fu n d in g ,  w i th  

d i s t r i c t  s t a f f  o v e r  th e  pace o f  d is c h a rg e ,  w i th  s e r v ic e  

managers o v e r  redep loym en t o f  h o s p i t a l  s t a f f .  Each ye a r  

encompassed a h ig h  number o f  u n c e r t a i n t i e s ,  f a r  g r e a te r  

than  had been a n t i c ip a t e d  a t  th e  s t a r t ,  c e n te r in g  l a r g e l y  

around th e  d i s t r i c t s *  c a p a c i t ie s  to  d e l i v e r  s e r v ic e s  a t  

th e  p rom ised  t im e .  I f  t h i s  was n o t  m et, th e n  a l l  th e  

h o s p i t a l ’ s p la n s  had t o  be changed: i f  r e s id e n ts  were n o t

d is c h a rg e d ,  wards c o u ld  n o t  c lo s e ,  s t a f f  re d e p lo ye d  and
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s a v in g s  made. H o s p i ta l  managers t h e r e f o r e  had t o  d e v is e  a 

s e r ie s  o f  s t r a t e g ie s  f o r  cop in g  w i t h  th e  range o f  

p o s s i b i l i t i e s  f o r  c o n t r a c t io n ,  depending on th e  success o f  

d i s t r i c t s  in  m eeting  d is c h a rg e  d a te s .  T h is  remained t r u e  

up t o  th e  f i n a l  d is c h a rg e s ,  w h ich  a g a in  depended on 

D a r t fo r d  im p ro v is in g  i n t e r im  arrangem ents  f o r  20 r e s id e n ts  

whose d i s t r i c t s  had n o t  y e t  made p r o v is io n  f o r  them.

S econd ly , i t  c h a l le n g e s  th e  id e a  t h a t  "any f o o l "  can c lo s e

a h o s p i t a l .  Good managers had d i f f i c u l t y  co p in g  w i t h  th e  

c o o r d in a t io n  o f  a c t io n s  needed t o  be u n d e rta ke n  t o  c lo s e  

th e  h o s p i t a l .  The f r e q u e n t  change o f  p la n s  added t o  th e  

c o m p le x i ty  o f  t h a t  c o o r d in a t io n .  Many o f  th e  p o l i c i e s  

were a p p ro p r ia te  b u t  were hard  t o  meet because peop le  o r  

e ve n ts  d id  n o t  con fo rm  t o  th e  id e a l .  Thus no c l i e n t  was 

t o  change wards more th a n  once b e fo re  d is c h a rg e ,  b u t  35X 

d id ,  f o r  reasons o f  s a fe t y  f o r  s t a f f  o r  c l i e n t s  o r  f o r

economy. S t a f f  were t o  be g iv e n  redu n d a n c ie s  on th e  b a s is

o f  l a s t  in  f i r s t  o u t ,  b u t  t h i s  was m o d i f ie d  in  p r a c t i c e  to  

ta k e  i n t o  accoun t p e rso n a l w ishes  o f  s t a f f .  And o th e r  

p o l i c i e s  to o  were m o d i f ie d  in  p r a c t i c e  t o  ta k e  a cco u n t o f  

human f a c t o r s  o r  e v e n ts  beyond th e  c o n t r o l  o f  th e  

h o s p i t a l .  H o s p i ta l  management d u r in g  c lo s u r e  i s  a

s k i l l e d  a c t i v i t y ,  need ing  t o  a ch ie ve  a ba lance  between 

com peting  o b je c t i v e s  w h i l s t  r e t a in in g  a commitment t o  

r e s id e n ts  and s t a f f .
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A f u r t h e r  f e a tu r e  o f  th e  rundown was th e  key r o le  p la ye d  

by th e  re g io n a l  o f f i c e r s  as a r b i t r a t o r ,  o v e rs e e r ,  and, as 

a l a s t  r e s o r t ,  an e n fo r c e r  o f  s o lu t io n s  t o  p rob lem s. I t  

has been shown how o f te n  th e  h o s p i t a l  c o u ld  o n ly  respond 

t o  th e  a c t io n s  o f  d i s t r i c t s ;  i t  had no a u t h o r i t y  t o  

impose i t s  own re q u ire m e n ts  on d i s t r i c t s .  H o s p i ta l  

managers needed th e  c l o u t  o f  r e g io n a l  o f f i c e r s  t o  h e lp  

them g e t  d i s t r i c t  agreem ent on ground r u le s  f o r  

re d e p lo y in g  s t a f f ,  s o r t i n g  o u t  numbers o f  r e s id e n ts  t o  go 

t o  each d i s t r i c t ,  r e s o lv in g  p rob lem s abou t n o n -a l lo c a te d  

r e s id e n ts ,  and f i n a l l y ,  g e t t i n g  most d i s t r i c t s  t o  s t i c k  t o  

a f i n a l  c lo s u r e  d a te .

How d id  h o s p i t a l  managers f a r e  in  th e  two main ta s k s  th e y  

had -  m a in ta in in g  th e  q u a l i t y  o f  l i f e  f o r  r e s id e n ts  and 

e n s u r in g  s t a f f  were redep loyed?  For th e  f i r s t  t a s k ,  th e re  

can be no h e s i t a t i o n  in  s u g g e s t in g  i t  c o u ld  have been done 

b e t t e r .  Y e t many o f  th e  fe a tu r e s  w h ich  c o n t r ib u te d  t o  an 

im p o v r ish e d  e n v iron m e n t f o r  many o f  th e  r e s id e n ts  were 

p re s e n t  b e fo re  th e  rundown began t o  a f f e c t  th e  h o s p i t a l .  

I t  was o b v io u s  t h a t  some ward s t a f f  made a much g r e a te r  

e f f o r t  t o  "d o m e s t ic a te ” th e  day a reas  w i t h  p la n s ,  p i c 

tu r e s ,  f i s h  ta n k s ,  b u d g ie s , s o c ia b le  s e a t in g  a rrangem en ts . 

The poor q u a l i t y  e n v iro n m e n t d u r in g  th e  rundown was o n ly  

an e x te n s io n  o f  th e  same poo r q u a l i t y  e n v iro n m e n t 

e xp e r ie n c e d  by some r e s id e n ts  f o r  ye a rs  b e fo re .  The la c k  

o f  s o c ia l  and r e c r e a t io n a l  f a c i l i t i e s  r e f l e c t e d  th e
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t r a d i t io n a l  concerns o f  the h o s p ita l :  to  make sure the

r e s id e n ts  were s a fe ,  c le a n  and fe d ;  le s s  im p o rta n ce  was 

a t ta c h e d  t o  p r o v id in g  e n jo y a b le  e x p e r ie n c e s  f o r  r e s id e n ts .  

D e s p ite  th e se  d e f i c i e n c ie s ,  th e re  was c o n s id e ra b le  e f f o r t  

made t o  g e t  r e s id e n ts  in t o  th e  r i g h t  g roups and wards so 

t h e i r  d is c h a rg e  went s m o o th ly .

A t  th e  end, a v e ry  a c t i v e  redep loym en t programme pursued 

by th e  re d u c t io n  c o n t r o l  p e rso n n e l o f f i c e r s  r e s u l te d  in  a 

much g r e a te r  number o f  s t a f f  be in g  found  new jo b s  than  

c o u ld  have been a n t i c ip a t e d  f i v e  ye a rs  o r  so e a r l i e r .  

Redeployment was an e s p e c ia l l y  d i f f i c u l t  is s u e  f o r  th e  

h o s p i t a l ,  because o f  th e  number o f  d i s t r i c t s  in v o lv e d ,  and 

th e  d is ta n c e  some d i s t r i c t s  were fro m  th e  h o s p i t a l ,  

g e o g ra p h ic a l ly  and s o c i a l l y .  There were d i f f e r i n g  

o p in io n s  between th e  pe rso n n e l o f f i c e r s  and s e n io r  

managers as t o  w he the r a tte n d a n c e  on r e t r a i n i n g  cou rses  

sho u ld  have been com pu lso ry . I t  remained v o lu n t a r y ,  b u t  

some k in d  o f  r e o r ie n t a t i o n  programme m ig h t  have he lped  i f  

s t a r t e d  e a r l i e r .  By and la r g e ,  th e  h o s p i t a l  was lu c k y  t o  

have had such s k i l l e d  pe rso n n e l o f f i c e r s  h a n d l in g  

redep loym en t is s u e s ,  a b le  t o  g iv e  c o n s is te n t  and 

in d ependen t a d v ic e  t o  s t a f f  a t  th e  same t im e  as th e y  

worked tow ards  a c h ie v in g  th e  o b je c t i v e  o f  minimum 

re d u n d a n c ie s .
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Tabl e 10.1 Planned reductions in numbers of residents
1984 Plan; 1.4.83 1.4.84 1.4.85 1.4.86 1.4.87

Planned number 724 666 562 401 248
of residents (actual)
Proposed
discharges -58 -104 -182 -174 -248
during year
plus assumed deaths
1985 plan: 1.4.84 1.4.85 1.4.86 1.4.87
Planned number of
residents 689 565 328 199

(actual)
Proposed
discharges -130 -237 -129 -199
during year
1986 plan: 1.4.85 1.4.86 1.4.87
Planned number of residents 586 450 184

(actual) (actual)
Proposed discharges -266 -196 -184

1.4.87
312

(actual)

1.4.88
118

(actual)



Table 10. 2 The pace of discharge 1983-9 (numbers discharged)

1983/4 1984/5 1985/6 1986/7 1987/88 1988/89

Deaths 20 27 27 23 8 -

Discharge to
replacement
NHS
facilities

18 49 116 85 186 105

Miscellaneous
discharges

23 22 22 13 25 13

Total 61 98 165 122 219 118



2 90

Table 10.3 Residents remaining in the hospital on the last day of each month

YEAR April May June July Aug Sept Oct Nov Dec Jan Feb March

1978/9 993 990 991 991 997 993 980 976 973 973 971 961
1979/80 956 953 953 952 947 947 943 943 938 936 930 914
1980/1 912 910 903 899 •878 871 863 861 861 853 849 846
1981/2 847 841 840 832 822 817 816 814 806 797 783 776
1982/3 776 760 754 752 749 747 737 731 730 728 720 716
1983/4 708 704 705 703 703 699 695 688 683 681 679 677
1984/5 675 673 671 667 660 643 622 615 616 615 605 583
1985/6 576 559 557 553 553 554 549 545 529 471 469 450
1986/7 441 435 422 414 405 392 384 375 371 359 353 345
1987/8 312 297 270 257 250 240 235 214 206 202 184 125
1988/9 114 105 75 40



T a b l e  1 0 . 4 Ward closure 1983-9
1.4.83 1.4.84 1.4.85 1.4.86 1.4.87 1.4.88

1984 Plan 33 32 21 9
1985 Plan 33 30 17 12 0
1986 Plan 20 7 0
Actual number
of wards open 37 33 30 20 15 7
These figures exclude the three shared wards (special needs and infirmary 
wards)



Table 10.5 Ward closures and movement of residents in 1986/7

Ward 8 - closed June, Greenwich/Bexley, North Southwark and Camberwell 
residents transfer to Ward 40, 3 Branley residents to Ward 35/6

40 - reopened June for residents of Ward 8
5B - closed July. Camberwell, West Lambeth and North Southwark 

residents transfer to Ward 29
28 - tenporarily reopened July for Dartford/Gravesham and Camberwell

residents, to allow for upgrading of Ward 29
29 - transferred July frtan Dartford/Gravesham sector to Camberwell

and West Lambeth sector 
28 - closed August; 5 Dartford/Gravesham residents discharged to 

Archery House, 2 transfer to Ward 29, 2 Camberwell to 29
41 - closed September to Greenwich/Bexley residents who transfer to

Ward 25, reopened to residents of Ward 6 
6 - closed September; Camberwell/West Lambeth/North Southwark 

residents transfer to Ward 41 
5A - closed September to Camberwell/West Lambeth, North Southwark and 

nan-allocated residents who transfer to Ward 28 
28 - reopened September to residents of Ward 5A
25 - closed September when Dartford/Gravesham children transfer to

another hospital. Reopened to Greenwich/Bexley residents of 
Ward 41

30/6 -closed October, 5 Branley residents transfer to Weird 25, 5 to 
Ward 21, 1 Greenwich to Ward 43.

30 - closed November; 5 Greenwich, 2 Bexley, 1 Branley residents
transfer to Ward 28, 1 Greenwich to Ward 26, 2 to Ward 25.

33 - closed February; 4 Branley residents transferred to Ward 23, 3 
to Ward 22, 2 to Ward 20, 1 Bexley resident to Ward 42



Table 10.6 Ward Movements - change of wards by residents

1 9 8 7 1 9 8 8
WARDS April May June July Aug Sept Oct Nov Dec Jan Feb Mar Apr. May June Jul
19 -1 Res -2 -2 -1 ■-2 +3

-3
-4

20 +6
-3

-1 +9
-10

-3 -1 -2 -7 +9 -2 -6 -5

21 -1 -1 -1 -2 
+2

-2 -2 +4
-4

-1 closed
-7

22 +7
-6

-1 -4 -2 +8 -4 -2 -3 closed
-9 -

23 -3 -3 -1 +3 -2 closed 
-1

24 -1 -3 +5
-1

-1 -1 -2 -2 -11 +3
-2

-1 +5
-3

-7

25 +4
-2

-6 +1
-3

closed reopens 
-1 +24

-1 -2 ■-1 -2 -6

26 -2 -3 -1 -1 -1 -5 closed

c o n t 'd next page



------------------------- T a b l e  1 0  . 6 c n n t  1 <127 -1 -3 -1 -2 -2 -1 -1 +7
-6

-1 closed 
-5

28 -1 -3 -1 +5 -2 -1 -8 -4 closed
29 +8 -2 -4 -1 +8 -2 

-5
+4
-3

-7

31 closed
-3 •

32 closed
-12

40 closed

-1

41 closed
-6

42 -3 closed
43 -2 closed



T a b l e  1 0.7
Residents1 moves before discharge

Borough No moves 1 move 2 moves 3 or more moves

Bexley 17 12 13 8

Branley 27 45 32 24
Camberwell 19 37 32 26
Dartford & 
Gravesham

60 49 15 4

Greenwich 44 35 26 16

Lewisham 8 N. Southwark
West Lambeth 1 16 6 3



T a b l e  1 0 . 8

Male 
Female 
Part time 
Fall time 

Age:

Years

Darenth Park Hospital staff in March 1983

27.1% (252) 
72.9% (677) 
35.2%

1.8% (M, FT 94. <*>00 F, FT 53.7%)
under 21 89 9.5%

21-30 181 19.3%
31-40 242 25.8%
41-50 223 23.8%
51-60 165 17.6%
61-65 38 4.0%
65+ 1 0.1%

iced at Darenth Park Hospital:
under 2 219 23.3%

2-5 277 29.5%
6-10 250 26.6%
11-15 112 12.0%
16-20 48 5.1%

21+ 33 3.5%
939 staff equivalent to 810.66 WTE



Tahl.fi— 10— 9---------:------------------Staffing at Darenth 1985-88

Qualified nursing staff as a percentage of all nursing staff

%
Qualified Nurses

%
Qualified Nurses 
(inc. overtime, 
agency, bank staff)

April 1985 38.7 41.5
April 1986 37.9 43.5
April 1987 39.3 42.6
April 1988 40.0* 43.8

c o n t 1d. next page



Table 10.9 cont'd.

Resident-Staff ratio

Staff: Resident* 
Darenth staff only

Staff: Resident 
incl. overtime,etc.

April 1984 1:1.6
April 1985 1:1.7 1:1.6
April 1986 1:1.7 1:1.7
April 1987 1:1.6 1:1.2
April 1988 1:0.88 1:0.64

*no allowance made for those working nights only, or absence/sickness 
leave; includes all nursing staff.



T a b l e  1 0 . 1 0 Funding the rundown

Target
Savings

£
Savings
achieved

£
Planned

discharges
(Nos.)

Actual
discharges

(Nos.)

83/4 570,372 520,000 58 52
84/5 1,022,736 500,000 130 98
85/6 2,119,415 1,350,000 237 146
86/7 2,252.642 1,250.000 266 104
87/8 5,007,556 2,521,000 184 219
88/9 2,262,000 119

Note: The total of planned discharges does not equal the total of actual
discharges because planned discharges are taken frcnt different 
prediction control plans, as plans of districts changed. The 
important point is that between 1983/4 and 1987/8, actual 
discharges always fell short of planned discharges.



F i g u r e  10.1
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Chapter 11

New Homes, New L iv e s

In  C hap te r 8, some o f  th e  c h a r a c t e r i s t i c s  o f  th e  r e s id e n ts  

who were in  Darenth  Park in  1980, as assessed by Dr. Lorna 

Wing, were d e s c r ib e d .  E ig h t  ye a rs  l a t e r ,  when th e  

h o s p i ta l  had c lo s e d  and r e s id e n ts  were d i s t r i b u t e d  among 

th e  seven d i s t r i c t s  changes in  th e se  c h a r a c t e r i s t i c s  had 

occu re d . Of th e  a lm o s t 650 r e s id e n ts  d is c h a rg e d  t o  p la c e s  

i d e n t i f i e d  by d i s t r i c t s ,  th e re  was a marked in c re a s e  in  

th e  age o f  th e  p o p u la t io n  as a whole -  o v e r  8% were now 

aged 80 o r  more y e a rs ,  in  c o n t r a s t  t o  4 .1 *  in  1980. 194

re s id e n ts  had d ie d  s in c e  1980, r e s u l t i n g  in  a m a rg in a l 

in c re a s e  in  th e  pe rce n ta g e  o f  men o v e r  women; in  two 

d i s t r i c t s ,  t h i s  im ba lance was n o t ic e a b ly  g r e a te r .  The 

number o f  r e s id e n ts  assessed as t o t a l l y  dependent on 

w h e e lc h a irs  had f a l l e n  from  122 t o  75, a l th o u g h  t h i s  

l a t t e r  f i g u r e  w i l l  most l i k e l y  in c re a s e ,  in  p a r t  because 

o f  th e  age ing  o f  t h i s  p o p u la t io n ;  t h i s  w i l l  become known 

th ro u g h  Dr. W ing ’ s f o l lo w - u p  assessm ents. A s l i g h t  s h i f t  

occured  tow ards  a la r g e r  p e rce n ta g e  o f  r e s id e n ts  who were 

s o c i a l l y  im p a ire d  (see T ab les  11.1 and 1 1 .2 ) .  These, 

th e n , were th e  r e s id e n ts  whose f u t u r e s  were p lanned by 

t h e i r  d i s t r i c t s .
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Pattern  o f  discharges

Tab le  11.3 shows th e  p la c e  o f  d is c h a rg e  o f  th e  D aren th  

re s id e n ts  fro m  1978 t o  th e  t im e  th e  h o s p i t a l  c lo s e d .  For 

th e  f i r s t  f i v e  y e a rs ,  th e  p a t te r n  o f  d is c h a rg e  was f a i r l y  

t y p i c a l  o f  lo n g -s ta y  h o s p i t a l s ,  w i th  d is c h a rg e s  be in g  

a rranged  by c o n s u l ta n ts ,  nu rses  and s o c ia l  w o rk e rs .  Some 

r e s id e n ts  went home t o  p a re n ts  o r  o th e r  f a m i ly  members. 

O the rs  went t o  l i v e  in  bed and b r e a k fa s t  accommodation in  

se a s id e  h o t e ls .  A few d is c h a rg e d  th e m se lve s , o r  j u s t  

wandered o f f .

The number o f  f a c i l i t i e s  be ing  used in  p la c e s  such as 

M arga te , Ramsgate, W estga te , was a c t u a l l y  q u i t e  l i m i t e d .  

S evera l o f  th e se  were owned o r  be ing  run by fo rm e r  D aren th  

Park s t a f f ,  and r e s id e n ts  d id  o f te n  go t o  l i v e  in  a house 

where th e y  knew th e  la n d la d y  and o th e r  r e s id e n ts .  These 

may have been q u i t e  a t t r a c t i v e  p lacem ents  i n i t i a l l y  b u t  

n o n e th e le s s  re s id e n ts  and h e a l th  a u t h o r i t i e s  o r  s o c ia l  

s e r v ic e s  would have been fa ce d  th e  range o f  p rob lem s t h i s  

ty p e  o f  accommodation had: la c k  o f  day a c t i v i t i e s ,

a d d i t i o n a l  demands f o r  h e a l th  and s o c ia l  s e r v ic e s  in  

these  a reas w i th o u t  a d d i t io n a l  fu n d in g  p ro v id e d  to  

a u t h o r i t i e s ,  p rob lem s o f  what t o  do i f /w h e n  th e  la n d la d y  

became i l l ,  r e t i r e d  o r  s o ld  th e  house.

In  1982, an NHS h o s te l  opened in  G reenw ich, c o n v e r te d  fro m
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a fo rm e r  c o n v a le n c e n t home f o r  e l d e r l y  p e o p le ; t h i s  was 

th e  f i r s t  p r o j e c t  t o  ta k e  r e s id e n ts  as p a r t  o f  th e  c lo s u re  

programme. P r o je c ts  p lanned s p e c i f i c a l l y  f o r  th e  D arenth  

programme d id  n o t  beg in  t o  come on s tream  u n t i l  th e  second 

h a l f  o f  t h i s  p e r io d ,  when th e  p u r p o s e - b u i l t  h o s te ls  and 

r e s id e n t i a l  c e n t re s  began t o  open. The p la n n in g  f o r  a l l  

these  schemes began in  1978 and 1979: Widmore Road

(B ro m le y )  opened in  1984; A rn o ld  House (G reenw ich ) in  

1985; A rch e ry  House ( D a r t f o r d )  in  1986; B a s s e t ts  V i l l a g e  

(B rom ley ) 1987; Bowley C lose (C am berw e ll)  in  1988. 

R eg iona l o f f i c e r s  were r i g h t  t o  r e a l i s e  t h a t  r e l ia n c e  on 

p u r p o s e - b u i l t  accommodation f o r  th e  w ho le  o f  th e  c lo s u re  

programme would have r e s u l te d  in  a much de layed  c lo s u r e .

The programme o f  u s in g  community hous ing  s to c k  showed a. 

much f a s t e r  r a te  o f  deve lopm ent. The f i r s t  two group 

homes were i d e n t i f i e d  in  1982; one opened in  Camberwell 

in  A p r i l  1983 and th e  o th e r  in  D a r t fo r d  in  November 1983. 

D i s t r i c t s  began t o  p la n  t o  make e x te n s iv e  p r o v is io n  in  

group homes in  1984, and in  succeed ing  y e a rs ,  e ig h t  opened 

in  1985/6 , seven in  1986 /7 , 18 in  1987/8 and 13 between

A p r i l  and 12 August 1988.

About 25% o f  th e  r e s id e n ts  d ie d  in  th e  h o s p i t a l .  The 

i n i t i a l  assum ption  t h a t  abou t 30 r e s id e n ts  would d ie  o r  be 

d is c h a rg e d  under o r d in a r y  d is c h a rg e  programmes each yea r 

p roved re a so n a b ly  a c c u ra te .  The r e d u c t io n  in  th e  number
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o f  p la c e s  need ing  t o  be re p ro v id e d  in  th e  community d id  

come t o  match more c lo s e ly  th e  number o f  p la c e s  a c c o rd in g  

to  B e t t e r  S e rv ic e s  norms.

S ince  1983 /4 , when d i s t r i c t s  began t o  a c t i v e l y  ta k e  

r e s p o n s i b i l i t y  f o r  th e  d is c h a rg e  o f  r e s id e n ts ,  p r i v a t e  and 

v o lu n ta r y  homes c o n t in u e d  t o  be used b u t  f o r  more s p e c i f i c  

reasons : s p e c i a l i s t  s e r v ic e s ;  th e  f a m i l y  had moved; th e  

r e s id e n t  w ished t o  r e tu r n  t o  a l o c a l i t y  p r e v io u s ly  l i v e d  

in .  O th e r  r e s id e n ts ,  b e s id e s  th o se  in  G reenw ich, were 

t r a n s fe r r e d  t o  th e  ca re  o f  lo c a l  a u t h o r i t y  s o c ia l  s e r v ic e s  

d e p a rtm en ts  as th e y  s e t t l e d  in  h o s te ls  f o r  peop le  w i t h  a 

mental hand icap  o r  a m enta l i l l n e s s ,  o r  in  e l d e r l y  p e r 

sons* homes, o r  in  a d u l t  ca re  o r  f a m i ly  p lacem en t schemes. 

Tab le  11.4  l i s t s  th e  e s ta b l is h m e n ts  and lo c a l  a u t h o r i t i e s  

in v o lv e d .

The p la c e  o f  d is c h a rg e  was n o t  n e c e s s a r i l y  th e  p la c e  in  

wh ich  th e  r e s id e n t  rem ained. Some p lacem ents  d id  n o t  work 

o u t  -  peop le  d id  n o t  g e t  on w e l l  t o g e th e r .  Some d e c ided  

f o r  o th e r  reasons th e y  w ished t o  l i v e  e ls e w h e re .  Brom ley 

h e a l th  a u t h o r i t y  t r a n s f e r r e d  th e  f i r s t  group o f  r e s id e n ts  

d is c h a rg e d  t o  a h o s te l  t o  m in im a l ly  s t a f f e d  group homes 

a f t e r  a few yea rs*  e x p e r ie n c e  o f  community l i v i n g .  O th e r 

r e s id e n ts  in  a l l  a u t h o r i t i e s  were a b le  t o  move t o  more 

independen t ty p e s  o f  f a c i l i t i e s  because th e y  were a b le  to  

deve lop  t h e i r  a b i l i t i e s  a f t e r  coming o u t  o f  D a re n th .
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Tab le  11.5 shows th e  n e t  changes w h ich  to o k  p la c e  between 

th e  t im e  o f  d is c h a rg e  and September 1988. About 10% o f  

th e  r e s id e n ts  had moved t o  d i f f e r e n t  ty p e s  o f  

accommodation a f t e r  d is c h a rg e .  T h is  does n o t  in c lu d e  

moves w i t h i n  th e  same c a te g o ry  o f  accommodation.

U l t im a t e ly ,  abou t 40% o f  th e  r e s id e n ts  were accommodated 

in  sm a ll g roup homes in  th e  com m unity, 25% o f  th e  

r e s id e n ts  in  r e s id e n t ia l  c e n t re s  and abou t 13% in  h o s t e ls .  

As two o f  th e  th re e  r e s id e n t i a l  c e n t re s  and bo th  h o s te ls  

were d iv id e d  i n t o  s e l f - c o n t a in e d  houses o r  f l a t s  f o r  no 

more than  e ig h t  r e s id e n ts ,  th e  v a s t  m a jo r i t y  o f  D aren th  

r e s id e n ts  found  them se lves  l i v i n g  in  accommodation v e ry  

d i f f e r e n t  fro m  th e  h o s p i t a l .

New l i v e s  in  th e  community

So f a r ,  we have d iscu sse d  what k in d s  o f  accommodation 

a v a i la b le  t o  r e s id e n ts  in  th e  com m unity. Im p o r ta n t  as 

t h i s  i s ,  i t  i s  n o t  as im p o r ta n t  as th e  o p p o r t u n i t i e s  t h a t  

were p re se n te d  t o  them f o r  a c q u i r in g  new s k i l l s ,  

e x p e r ie n c in g  new e n v iro n m e n ts  and a c t i v i t i e s  and g e n e r a l ly  

le a r n in g  how to  become members o f  th e  com m unity . 

Q u e s t io n n a ire s  were com ple ted  by ca re  s t a f f ,  and 

o c c a s io n a l ly  by r e s id e n ts  th e m se lve s , f o r  j u s t  o v e r  100 

r e s id e n ts ,  w h ich  d e a l t  w i th  th e  a c t i v i t i e s  unde rta ke n  and 

th e  s e r v ic e s  used by th e s e  r e s id e n ts .
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The aim in  s e le c t in g  th e s e  r e s id e n ts  was t o  ensu re  t h a t  

r e s id e n ts  o f  a l l  degrees o f  hand icap  and r e s id in g  in  a 

re aso n a b le  spread  o f  ty p e s  o f  accommodation were in c lu d e d  

in  th e  s tu d y .  These aims were o n ly  p a r t i a l l y  a c h ie v e d . 

To assess degree o f  h a n d ica p , we r e l i e d  on D r. W in g 's  

assessment o f  r e s id e n ts  in  D arenth  Park in  1980, as t h i s  

was th e  o n ly  means o f  c o m p a r a b i l i t y  a c ro s s  a l l  d i s t r i c t s .  

But th e se  assessments were now e ig h t  ye a rs  o u t  o f  d a te ,  

and we found  in  th e  sample many more peop le  w i t h  m o b i l i t y  

and g e n e ra l h e a l th  p rob lem s than  had been a n t i c i p a t e d .

S econd ly , in  o rd e r  t o  g e t  some im p re s s io n  o f  how r e s id e n ts  

were co p in g  w i th  t h e i r  new l i v e s ,  i t  was im p o r ta n t  t o  

a l lo w  a re aso n a b le  p e r io d  o f  t im e  t o  e la p s e  a f t e r  t h e i r  

move t o  th e  community and a d m in is te r in g  a q u e s t io n n a i r e .  

Here, th e  f a c t  t h a t  d is c h a rg e s  were d e la y e d , and t h a t  many 

o f  th o se  w i th  c h a l le n g in g  b e h a v io u r  were among th e  l a s t  t o  

be d is c h a rg e d ,  some g o in g  in t o  tem p o ra ry  accommodation, 

t h a t  i t  was n o t  p o s s ib le  t o  in c lu d e  some o f  th o se  s e le c te d  

f o r  th e  sample because th e re  had n o t  been a s u i t a b le  

i n t e r v a l  f o r  them t o  s e t t l e  in  th e  com munity.

The sample, th e n ,  i s  n o t  r e p r e s e n ta t i  ve . I t  does n o t  

in c lu d e  r e s id e n ts  in  p r i v a t e  o r  v o lu n ta r y  accommodation; 

we d id  n o t  g e t  p e rm is s io n  f o r  th e se  r e s id e n ts  fro m  th e  

home ow ners /m anagers . W ith  one e x c e p t io n ,  th e  sample 

c o n ta in e d  o n ly  r e s id e n ts  who remained th e  r e s p o n s i b i l i t y
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o f  th e  NHS, w i th  o r  w i t h o u t  th e  in t e r v e n t io n  o f  hous ing  

a s s o c ia t io n s .  However, th e  typ e s  o f  p lacem ents  re p re s e n te d  

in  t h i s  s tu d y  a re  t y p i c a l  o f  a l l  b u t  46 p lacem en ts  o f  

r e s id e n ts  d is c h a rg e d  a f t e r  1984.

P re v io u s  c h a p te rs  had i l l u s t r a t e d  th e  e x te n t  t o  w h ich  th e  

ty p e s  o f  f a c i l i t i e s  made a v a i la b le  a t  th e  c lo s e  o f  th e  

h o s p i t a l  d i f f e r e d  from  th o se  proposed a t  th e  s t a r t  o f  th e  

p r o je c t .  T h is  change began w i th  th e  r e p o r t  o f  th e  Jay 

Committee (Cmnd.7648, 1979), was boosted by th e

p u b l i c a t io n  o f  An O rd in a r y  L i f e  ( K in g ’ s Fund C e n tre ,  

1980), and was f i n a l l y  encouraged by th e  DHSS Care in  the  

Community (DHSS, 1983). A long w i t h  th e  use o f  o r d in a r y  

h o u s in g , p o l i c y  and p r a c t i c e  began t o  s p e l l  o u t  o th e r  

a sp e c ts  o f  s e r v ic e  p r o v is io n  wh ich  q u a l i t y  s e r v ic e s  sh o u ld  

c o n s id e r :  in d iv id u a l  s e r v ic e  p la n s ,  in te g r a te d  h e a l th ,

s o c ia l  and e d u c a t io n  s e r v ic e s ,  s u p p o r ts  f o r  e s t a b l i s h in g  

s o c ia l  n e tw o rks .

I t  i s  th e  ty p e  o f  accommodation w h ich  has come to  

s ym b o lise  s e r v ic e  m odels . T h is  was in  p a r t  because 

accommodation was th e  f i r s t  and n e c e s s a r ty  s te p  tow ards  

s e c u r in g  th e  presence o f  peop le  w i th  a m enta l hand icap  in  

th e  community in  n o n - s t ig m a t iz in g  h o u s in g , and in  p a r t  

because i t  was th e  e a s ie s t  a sp e c t o f  n o r m a l iz a t io n  to  

f u l f i l l .
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A t th e  same t im e ,  re se a rch  and e v a lu a t i v e  s tu d ie s  were 

b e g in n in g  t o  dem ons tra te  t h a t  i t  was p o s s ib le  t o  ca re  f o r  

peop le  even w i th  a seve re  degree o f  m enta l hand icap  in  th e  

community in  a way wh ich  was no le s s  e f f e c t i v e  th a n  

h o s p i t a l  c a re ,  and in  some re s p e c ts  more s u c c e s s fu l  in  

t h a t  i t  s t im u la te d  a h ig h e r  degree o f  s k i l l s ,  deve lopm ent 

and a p p ro p r ia te  b e h a v io u r .  S eve ra l s m a ll s c a le  s tu d ie s  

showed t h a t  a d a p t iv e  b e h a v io u r ,  IQ and s k i l l s  deve lopm ent 

o c c u rre d  to  a g r e a te r  degree in  s m a l le r ,  more n o rm a l iz e d  

e n v iro n m e n ts  (L o c k e r  e t  a 7 . ,  1984, MacEachon, 1983, Conroy 

e t  a l . 1982, S e lz e r ,  1981, W i t t ,  1981, Thompson and Carey, 

1980, Race and Race, 1979).

A m a jo r s tu d y  in  th e  UK was conducted  in  Wessex RHA,

e v a lu a t in g  th e  changeover from  t o t a l  h e a l th  s e r v ic e  

r e l ia n c e  on h o s p i t a l  ca re  t o  th e  c r e a t io n  o f  2 5 -p la c e

community u n i t s  and th e n  s m a l le r  g roup homes in  

com m u n it ie s . The p r i n c ip a l  f i n d in g  o f  th e  f i r s t  phase o f  

th e  s tu d y  was t h a t  community u n i t s  were f e a s ib le  a l t e r 

n a t iv e s  t o  h o s p i t a l  c a re ,  showing t h a t  g a in s  in  s k i l l s  

such as fe e d in g ,  w ash ing , d re s s in g ,  a p p r o p r ia te  s o c ia l  

b e h a v io u r  were g r e a te r  among a d u l t s  and c h i ld r e n  l i v i n g  in  

community u n i t s  than  in  h o s p i t a l  (S m ith  e t  a 7 . ,  1980).

R esearchers  went on t o  examine p r e c i s e l y  th e  same is s u e s

f o r  c l i e n t s  l i v i n g  in  sm a ll group homes and a g a in  found

h ig h e r  le v e ls  o f  s t a f f - c l i e n t  i n t e r a c t i o n ,  a p p r o p r ia te  

c l i e n t  b e h a v io u r  and lo w e r le v e ls  in  in a p p r o p r ia te  beha
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v io u r  were ach ieved  in  sm a ll group homes th a n  in  la r g e r  

community u n i t s  o r  i n s t i t u t i o n s  (Thomas e t  a l . ,  1986) and 

h ig h e r  le v e ls  o f  p a r t i c i p a t i o n  in  a c t i v i t i e s  ( e .g .  Saxby 

e t  a 7 . , 1986).

Many o f  th e  s tu d ie s ,  however, a d m it t h a t  w h i le  community 

u n i t s  o r  group homes seem to  f a c i l i t a t e  a p p ro p r ia te  

changes in  c l i e n t s ,  i t  i s  n o t  c le a r  how much sh o u ld  be 

a t t r i b u t e d  t o  s iz e  o f  u n i t  and how much t o  o th e r  f a c t o r s ,  

such as s t a f f  t r a i n i n g  and s u p p o r t ,  commitment t o  

p h i lo s o p h y  o f  c a re ,  c l i e n t  mix and o th e r s .  B e l la  (1976) 

rev iew ed  v a r io u s  s tu d ie s ,  c o n c lu d in g  t h a t  ca re  i s  g e n e ra l 

l y  more adequate in  s m a l le r  u n i t s  b u t  sm a ll u n i t s  a ls o  

dem ons tra te  c o n s id e ra b le  v a r i a t i o n  in  s ta n d a rd s  o f  c a re ,  a 

c o n c lu s io n  reached by P r a t t  e t  a 7 (1980) as w e l l .  Changes 

in  th e  e n v iro n m e n t do n o t  seem t o  make much d i f f e r e n c e  to  

c l i e n t s ’ l i v e s  u n le s s  accompanied by o th e r  changes. 

D a lg le is h  (1983) examined some o f  th e  S h e f f i e ld  

Development p r o je c t  u n i t s  and conc luded  t h a t  th e  p h y s ic a l  

e n v iro n m e n t had been improved in  th e  newer u n i t s  b u t  t h a t  

th e  a c tu a l  management p r a c t i c e s  w i t h i n  th e  u n i t s  had n o t  

changed v e ry  much so t h a t  th e  s o c ia l  e n v iro n m e n t s t i l l  

resembled t h a t  o f  la rg e  i n s t i t u t i o n s .  Tyerman and Spencer 

(1980) compared a new p u r p o s e - b u i l t  ward and a 

s u p e r f i c i a l l y  upgraded one and found  in  th e  new ward 

h ig h e r  le v e ls  o f  p o s i t i v e  a c t i v i t i e s  and low e r n e g a t iv e  

b e h a v io u r ,  such as i n a c t i v i t y ,  b u t  l i t t l e  change in
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com m unica tion  and i n t e r a c t i o n ,  and fe w e r  s e l f - c a r e  s k i l l s ;  

th e y  p o in te d  t o  th e  need f o r  more r ig o ro u s  s e l f - h e l p  

t r a i n i n g  programmes.

A move to  th e  com munity, in  i t s e l f ,  seems t o  be

i n e f f e c t i v e  in  p r o v id in g  means f o r  c l i e n t s  t o  i n t e r a c t  

w i th  non-hand icapped  peop le  and de ve lo p  s o c ia l  c o n ta c ts  

and f r i e n d s h ip s  away fro m  th e  s t a f f  (S ch a lo ck  and L i l l e y ,  

1986; Evans e t  a 7 ., 1987).

The o b s e rv a t io n s  o f  th e  d i f f e r e n t  ty p e s  o f  accommodation 

and th e  r e p o r t s  o f  c l i e n t s ’ a c t i v i t i e s  f i t  v e ry  w e l l  w i th  

th e  r e s u l t s  o f  re se a rch  d iscu sse d  above. In  g e n e ra l ,  

g r e a te r  e f f o r t s  tow a rds  im p le m e n tin g  id e a s  abou t

n o r m a l iz a t io n  were found  in  group homes o r  in  u n i t s  run  as 

group homes, b u t  some examples were found  in  a l l  ty p e s  o f  

accommodation. I t  was a ls o  e v id e n t  t h a t  homes in  wh ich  

s t a f f  had c o n s id e ra b le  e x p e r ie n c e  o f  w o rk in g  w i th  peop le  

w i th  m enta l han d ica p , a g r e a te r  commitment t o

n o r m a l iz a t io n  a n d /o r  a more c o n f id e n t  p e r s o n a l i t y ,  e f f o r t s  

a t  im p le m e n tin g  s e r v ic e s  based on p r i n c ip l e s  o f

n o r m a l iz a t io n  were more c o n s is te n t  and seemed more

s u c c e s s fu l .  T h is  o b s e rv a t io n  may do no more than  r e f l e c t  

th e  im m a tu r i ty  o f  th e  s e r v ic e  i n f r a s t r u c t u r e :  t r a i n i n g ,

management s u p p o r t  sys tem s, m o n i to r in g .  The houses a re  in  

p la c e  b u t  th e  s e r v ic e  as a whole needed d e v e lo p in g .
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R e s id e n t ia l  c en tres :  Three d i s t r i c t s  had r e s id e n t ia l

c e n t re s ,  A rch e ry  House w i t h  80 p la c e s ,  B a s s e t ts  w i th  72 

p la ce s  and Bowley C lose w i th  42 p la c e s .  Bow.ley C lo s e , in  

Camberwell was managed by th e  Southwark M enta l Handicap 

C onso rt iu m ; th e  o th e r  two were d i r e c t l y  managed by t h e i r  

h e a l th  a u t h o r i t i e s .

A rch e ry  House in  D a r t fo r d  was th e  f i r s t  t o  be des igned  and 

had a more t r a d i t i o n a l  h e a l th  s e r v ic e  s t y l e ,  th e  le a s t  

l i k e  o r d in a r y  h o u s in g . The m a jo r i t y  o f  i t s  r e s id e n ts ,  

a lth o u g h  hav in g  more p r iv a c y  than  th e y  d id  in  D a re n th , 

were s t i l l  s h a r in g  rooms w i th  two o th e r s .  B re a k fa s t  i s  

p repa red  in  th e  houses, b u t  o th e r  meals were b ro u g h t  in  

from  a c e n t r a l  k i t c h e n ;  some o f  th e  la u n d ry  was a ls o  done 

o u ts id e  th e  houses. The c e n t re  was lo c a te d  on a s i t e  

between two o th e r  lo n g -s ta y  h o s p i t a l s  (one now c lo s e d ) ,  

w i th  a hous ing  e s ta te  a s h o r t  d is ta n c e  b e h in d , and a lo c a l  

c o u n c i l  re fu s e  dump in  f r o n t  ( p o s s ib ly  t o  be tu rn e d  i n t o  a 

le i s u r e  c e n t re  a t  some t im e  in  th e  f u t u r e ) .  W ith  th e  day 

c e n t re  on s i t e  as w e l l ,  r e s id e n ts  lo o k in g  o u t  th e  window 

saw o n ly  o th e r  r e s id e n ts  o r  s t a f f .  A t r i p  o f f - s i t e  needed 

to  be w e l l - p la n n e d ,  in c lu d in g  o r d e r in g  a t a x i .  Some s t a f f  

s t i l l  wore n u rs in g  u n i fo rm s .

B a s s e t ts  V i l l a g e ,  in  B rom ley, c o n s is te d  o f  n in e  houses in  

th re e  rows o f  th r e e .  Each house was s e l f - c o n t a in e d  and 

managed as i f  lo c a te d  on i t s  own in  th e  com munity. Care

311



s t a f f  were expec ted  t o  a t te n d  t o  a l l  househo ld  ta s k s  in  

a d d i t io n a l  t o  p r o v id in g  a s s is ta n c e  t o  r e s id e n ts .  The 

houses had a m ix tu re  o f  s in g le  and d o u b le  bedrooms, 

k i t c h e n ,  l i v i n g  room, d in in g  room, bathroom s and s t a f f  

o f f i c e .  A l l  meals were p rep a re d  in  th e  house, w i th  

r e s id e n ts  h e lp in g  in  w h a teve r way th e y  c o u ld .  R e s id e n ts  

were encouraged t o  answer th e  phone, th e  f r o n t  d o o rb e l l  

and spend t im e  w i th  v i s i t o r s  to  th e  house. R e s id e n ts  were 

g ive n  reward money f o r  h e lp in g  o u t  around th e  house, as a 

means o f  g iv in g  them more money t o  spend th a n  th e y  would 

have from  t h e i r  DHSS p e rso n a l a l lo w a n c e .  The houses were 

lo c a te d  in  th e  m id s t  o f  a r e s id e n t i a l  a re a ,  b u t  were q u i t e  

a w a lk  from  th e  lo c a l  shopp ing  c e n t re .

The t h i r d  r e s id e n t i a l  c e n t re ,  Bowley C lo s e , was des igned  

as a s e r ie s  o f  s e l f - c o n t a in e d  bunga lows. These were 

equ ipped in  a s i m i l a r  way t o  th e  houses in  B a s s e t ts  

V i l l a g e .  A ls o  as in  B a s s e t ts ,  ca re  s t a f f  were re s p o n s ib le  

f o r  se e in g  t h a t  a l l  househo ld  ta s k s  were c a r r ie d  o u t ,  

p r e fe r a b ly  w i th  th e  r e s id e n ts .  Each house a ls o  had a 

housekeeper, in  r e c o g n i t io n  o f  th e  r e l a t i v e l y  o ld e r  age 

range o f  r e s id e n ts  l i v i n g  in  Bowley C lo se , and because o f  

th e  h ig h  degree o f  d i s a b i l i t y  o f  some o f  th e  r e s id e n ts .  

A l th o u g h  th e  c e n t re  was lo c a te d  q u i t e  c lo s e  to  shops and 

p u b l ic  t r a n s p o r t ,  the se  were a l l  u p h i l l  f ro m  th e  c e n t re ,  

making i t  e s p e c ia l l y  hard  f o r  th e  e l d e r l y  r e s id e n ts .
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Thus, in  two o f  th e  d i s t r i c t s ,  d e s p i te  h a v in g  a much 

la r g e r  number o f  peop le  w i th  a m enta l hand icap  l i v i n g  

to g e th e r  th a n  th e y  would have w ish e d , th e  p h i lo s o p h y  o f  

ca re  was a s s e r te d  by s t r u c t u r i n g  th e  o p e ra t io n a l  p o l i c i e s  

t o  manage each house as i f  i t  e x is te d  on i t s  own. S t a f f  

were a l l  a ss igned  t o  a p a r t i c u l a r  house and n o t  s h u f f l e d  

a round. R e s id e n ts  were encouraged t o  a c t i v e l y  h e lp  run 

th e  house and a t  th e  le a s t ,  t o  lo o k  a f t e r  t h e i r  own 

c lo t h in g  and c le a n  t h e i r  bedrooms. Most r e s id e n ts  g o t  o f f  

s i t e  a t  l e a s t  once a week, and many much more f r e q u e n t l y  

than  t h a t .  O b v io u s ly  th o se  a b le  t o  use p u b l i c  t r a n s p o r t  

g o t  o u t  much more o f te n  and f u r t h e r  a f i e l d .

One f e a t u r e  common to  a l l  th re e  r e s id e n t i a l  c e n t re s  was 

th e  la c k  o f  space w i t h i n  th e  houses. E ig h t  r e s id e n ts  was 

a la rg e  number o f  a d u l t s  t o  be in  a room a t  one t im e  and 

e ig h t  s e a t in g  p la c e s ,  p lu s  a few s id e  t a b le s  and a TV to o k  

up th e  e n t i r e  l i v i n g  room. L i t t l e  a l lo w a n c e  seemed to  

have been made f o r  s t a f f  a ls o  t o  be p re s e n t  and a lth o u g h  

th e  houses were b u i l t  t o  w h e e lc h a ir  s ta n d a rd  and th u s  

sh o u ld  have had more room, th e  common rooms seemed 

cramped. The c e n t re s  were b u i l t  a t  a t im e  o f  r i s i n g  

i n f l a t i o n ,  and were re q u i r e d  t o  keep w i t h i n  a c o s t  l i m i t  

w h ich , because i t  was n o t a d e q u a te ly  u p l i f t e d  f o r  

i n f l a t i o n ,  meant t h a t  th e  space a l l o c a t i o n  c o u ld  o n ly  be 

70-75% met.
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Each house tended t o  have two to  th re e  s t a f f  on d u ty  

d u r in g  th e  day, a lth o u g h  one house v i s i t e d  had f o u r  s t a f f .  

What d id  v a ry  c o n s id e ra b ly  were th e  number o f  r e s id e n ts  

who s ta ye d  a t  home d u r in g  th e  day. In  one c e n t r e ,  a t  

le a s t  h a l f  th e  r e s id e n ts  in  one home went t o  th e  day 

c e n t re  f i v e  days a week, and s e v e ra l  o th e rs  went two o r  

th re e  t im e s  a week f o r  h a l f  days. In  a n o th e r  c e n t re ,  most 

r e s id e n ts  went t o  th e  day c e n t re  two days a week, because 

th e  c e n t re  was n o t  y e t  f u l l y  s t a f f e d .  In  th e  t h i r d  

c e n t re ,  r e s id e n ts  went o v e r  t o  th e  day c e n t re  f o r  s p e c i f i c  

s e s s io n s  o f  a c t i v i t i e s  wh ich  in t e r e s t e d  them: 

n e e d le c r a f t ,  yhoga, a d u l t  l i t e r a c y ,  com m un ica tions  g rou p s . 

One 7 2 -y e a r  o ld  woman went t o  s i x  c la s s e s  a week -  

d o m e s tic  s k i l l s ,  f i t n e s s  f o r  l i v i n g ,  need le w o rk , s o c ia l  

c lu b ,  m usic and movement, and a r t .

/
Each r e s id e n t i a l  c e n t re  had on s i t e  a day c e n t re ,  v a r y in g  

from  90 t o  120 p la c e s .  These had been p lanned  in  

r e c o g n i t io n  o f  th e  u n l i k e l i h o o d  t h a t  lo c a l  a u t h o r i t i e s  

would be a b l e / w i l l i n g  t o  make p la c e s  in  t h e i r  own day 

c e n t re s  a v a i la b le .  The c e n t re s  p roved d i f f i c u l t  t o

manage and to  s t a f f  and were d e e p ly  re se n te d  by lo c a l  

a u t h o r i t i e s  who f e l t ,  q u i t e  r i g h t l y ,  what th e y  o f f e r e d  was 

e x a c t ly  th e  same as in  t h e i r  own day c e n t re s .  M oreover, 

s t a f f  w o rk in g  in  m ental hand icap  s e r v ic e s  saw th e se  day 

c e n t re s  as i n s t i t u t i o n a l i s i n g  ca re  in  th e  com munity; 

r e s id e n ts  l i v e d  on th e  same s i t e  as t h e i r  day c e n t re s .  In
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r e a l i t y ,  t r a n s p o r t  p rob lem s made t h i s  th e  more re a so n a b le  

s o lu t io n  f o r  g e t t i n g  r e s id e n ts  who l i v e d  in  homes in  th e  

r e s id e n t i a l  c e n t re s  o u t  o f  th e  house d u r in g  th e  day, b u t  

i t  v i o la t e d  th e  p r i n c i p l e  t h a t  peop le  sh o u ld  l i v e ,  ’ w o rk ’ 

and ta k e  r e c r e a t io n  in  d i f f e r e n t  l o c a t io n s .  R ea lism  a ls o  

had t o  re c o g n is e  t h a t  w i t h o u t  th e  day c e n t re  as a p o s s ib le  

fo rm  o f  o c c u p a t io n ,  i t  was n o t  easy f i n d i n g  o th e r  ways o f  

spend ing  t im e  u s e f u l l y  d u r in g  th e  day.

Bes ides go ing  t o  th e  day c e n t re ,  r e s id e n ts  had o th e r  ways 

o f  spend ing  t h e i r  t im e .  S eve ra l went t o  chu rch  o r

synagogue r e g u la r l y .  A lm ost a l l  went sh o p p in g , many 

s e v e ra l  t im e s  a week. One person went h o r s e - r id in g  

r e g u la r l y .  O th e rs  l i k e  t o  p o t t e r  abou t and do t h in g s  

around th e  home -  washing up, making cups o f  te a  f o r

o th e rs ,  d u s t in g  and t i d y i n g  t h e i r  own rooms. Some went f o r

w a lks  in  th e  ne ighbou rhood . Most r e s id e n ts  had a v e ry  

s im i l a r  range o f  a c t i v i t i e s  to  o th e r  peop le  who were 

r e t i r e d  o r  l i v e d  on low incomes.

H o s t e l s :  The D arenth  p r o j e c t  in c lu d e d  th re e  p u r p o s e - b u i l t

h o s te ls .  One in  B ex ley  was des igned  as th re e  s e l f -  

c o n ta in e d  houses s id e  by s id e ,  and th e y  fu n c t io n e d  as 

th re e  group homes. The second, lo c a te d  in  G reenw ich,

c o n s is te d  o f  f o u r  s e l f - c o n ta in e d  f l a t s  w i th  a s u i t e  o f  

s t a f f  o f f i c e s  and a la rg e  s o c ia l  room. The t h i r d  h o s te l  

in  Bromley had two f l a t s  and a house. Bes ides th e
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p u r p o s e - b u i l t  h o s te ls ,  two o th e r  h o s te ls  used p rem ises  

c o n v e r te d  from  o th e r  pu rposes . One h o s t e l ,  w i th  30 p la c e s ,  

was in  what had f o r m e r ly  been a c o n v a le s c e n t  home in  

Greenwich f o r  e l d e r l y  p e o p le .  The second o ld e r  h o s te l  was 

in  a la rg e  V i c t o r ia n  house w i th  q u i t e  e x te n s iv e  g rounds ; 

t h i s  house had been a t ta c h e d  t o  Leybourne Grange h o s p i t a l .  

When D aren th  Park h o s p i t a l  to o k  on th e  Brom ley ca tchm en t 

a rea , t h i s  home was t r a n s f e r r e d  fro m  th e  h o s p i t a l  t o  

Brom ley h e a l th  a u t h o r i t y .

The two p u r p o s e - b u i l t  h o s te ls  had q u i t e  d i f f e r e n t  

a tm ospheres, and se rved  d i f f e r e n t  f u n c t io n s .  The one in  

Greenwich was a home f o r  l i f e  f o r  i t s  r e s id e n ts .  I t  had a 

l a r g e l y  o ld e r  r e s id e n t  g rou p ; in  th e  f l a t  v i s i t e d ,  f i v e  

o f  th e  e ig h t  r e s id e n ts  were aged 70 o r  more. However, 

even th e  e ig h t y - y e a r  o ld  g o t  o u t  t o  th e  shops a t  le a s t  

once a week, as w e l l  as s e v e ra l  t im e s  o v e r  a s i x  month 

p e r io d  t o  c a fe s ,  r e s ta u r a n ts  and accompanied o th e rs  on 

o u t in g s .  Those r e s id e n ts  a b le  t o  use p u b l i c  t r a n s p o r t  

went t o  a more d i s t a n t  shopp ing  c e n t r e ,  t o  a d r o p - in  

c e n t re ,  v i s i t e d  f r i e n d s  l i v i n g  nearby  o r  in  o th e r  

d i s t r i c t s  and went t o  v a r io u s  s p o r t in g  e v e n ts .  Most 

peop le  had had a week’ s h o l id a y  in  th e  p a s t  y e a r .

One r e s id e n t  found h im s e l f  a jo b  washing up in  a nearby 

pub. T h is  had been work he had p r e v io u s ly  done b e fo re  he 

e n te re d  D a re n th . He was "a do p te d " by th e  p u b l ic a n  who
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gave him some money and a h o t  meal d a i l y .  He became one 

o f  th e  s t a f f  and found a c i r c l e  o f  f r i e n d s  f o r  h im s e l f .

The second p u r p o s e - b u i l t  h o s te l  had a d i f f e r e n t  m is s io n .  

I t  was t o  p repa re  i t s  f i r s t  24 r e s id e n t s  f o r  moving on t o  

more independen t  l i v i n g  ar rangements  in  m in im a l l y  s t a f f e d  

houses. A t  th e  t im e  o f  th e  v i s i t  t o  th e  h o s t e l ,  one group 

had a l r e a d y  moved o u t  and c o n s id e r a b le  v i s i t i n g  went on 

between th e  house and some r e s id e n t s  o f  th e  h o s t e l .

Speaking w i t h  s t a f f  and lo o k in g  th ro u g h  s t a f f  d i a r i e s  o f  

d a i l y  a c t i v i t i e s ,  th e  im p re ss io n  ga ined  was o f

c o n s id e r a b le  a c t i v i t y  -  g o ing  p la c e s  by p u b l i c  t r a n s p o r t ,  

go ing  t o  s e s s io n s  a t  a day c e n t r e ,  innum erab le  t r i p s

shopp ing o u t  t o  l o c a l  shops (one man l i k e d  t o  go o u t  each 

morn ing f o r  h i s  newspaper t o  a sm a l l  shop down th e  r o a d ) ,  

co o k in g ,  b a k in g ,  h e lp in g  w i t h  a l l  household  c h o re s ,  a l o t  

o f  v i s i t i n g  among th e  t h r e e  f l a t s .  S t a f f  a l s o  d id

i n d i v i d u a l  work w i t h  r e s i d e n t s ,  go ing  o u t  shopp ing  w i t h  

j u s t  one r e s i d e n t ,  t a k i n g  them o u t  f o r  a meal.  R e s id e n ts  

were b e g in n in g  t o  deve lop  t h e i r  own i n t e r e s t s  and s e v e ra l  

were q u i t e  capab le  o f  p u rs u in g  these  them se lves  -  horse  

r i d i n g ,  swimming, l o c a l  Gateway c lu b s .  Group o u t i n g s  to o k  

p la c e  t o  B ig g in  H i l l ,  t o  th e  west  end o f  London, t h e a t r e  

o r  meals o u t  t o g e t h e r .  Severa l  r e s id e n t s  went t o  church  

w e e k ly .

S t a f f  were a ls o  in v o lv e d  i n  c o u n s e l l i n g  r e s i d e n t s .  One
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woman r e s i d e n t  had a temper and s t a f f  sp e n t  t im e  t a l k i n g  

t o  he r  abou t  t h i s ,  abou t  l e a r n i n g  t o  re c o g n is e  when she

was g e t t i n g  angry  and ways o f  d e a l i n g  w i t h  i t ;

u n d e rs ta n d in g  how her  o u t b u r s t s  o f  anger a f f e c t e d  o th e r s  

in  th e  f l a t  and s p o i l e d  t h i n g s  f o r  h e r s e l f  and f o r  o t h e r s ;  

p r a i s i n g  her  when s t a f f  c o u ld  see she was t r y i n g  t o

c o n t r o l  he r  anger .  There was a p e r i o d  when she d id  n o t

want t o  ta k e  any m e d ic a t io n  and t h i s  a f f e c t e d  her  

b e h a v io u r ;  s t a f f  worked w i t h  her  so she c o u ld  come t o  see 

f o r  h e r s e l f  th e  im po r tance  t o  her  o f  t a k i n g  th e  p r e s c r ib e d  

m edic i  ne.

In  th e  e s t a b l i s h e d  h o s te l  i n  Bromley,  t h e r e  was a m ix t u r e  

o f  women r e s i d e n t s ,  some o f  whom had l i v e d  t h e r e  f o r  many 

ye a rs ,  h a v ing  come f rom  Leybourne Grange, and o th e r s  who 

began moving in  f rom  1983 onwards. A f t e r  c o n s u l t a t i o n  

w i t h  n e ig h b o u rs ,  th e  h o s te l  began a c c e p t in g  male r e s id e n t s  

in  1987. Of th e  tw e n ty  Darenth  r e s id e n t s  d is c h a rg e d  t o  

th e  h o s t e l ,  o n ly  two were in  t h e i r  f o r t i e s ,  and s i x  in  

t h e i r  f i f t i e s .  The average age was 61 .6  y e a rs ,  w i t h  th e  

e l d e s t  be ing  83 years  o l d .  D e sp i te  t h e i r  ages, r e s id e n t s  

co u ld  n o t  have to o  many m o b i l i t y  p rob lems because t h e r e  

was v e ry  l i t t l e  ground f l o o r  accommodation and th e  upper 

s t o r e y  o f  th e  house was on d i f f e r e n t  l e v e l s .  The h o s te l  

had a t o t a l  o f  31 r e s i d e n t s ,  b u t  s t a f f  had t r i e d  t o  c r e a te  

s m a l le r  g ro u p in g s  w i t h  t h e i r  own s i t t i n g  rooms and d i n i n g  

a rea s ,  f o r  a more i n t i m a t e  a tmosphere.

318



R e s id e n ts  g o t  o u t  t o  l o c a l  shops f a i r l y  f r e q u e n t l y .  They 

went t o  th e  d i s t r i c t ’ s day c e n t r e  f o r  s p e c i f i c  c la s s e s ,  t o  

th e  l o c a l  Gateway c lu b  and were ta ke n  t o  London t o  see th e  

C h r is tm as  l i g h t s .  They used th e  l o c a l  h a i r d r e s s e r s  and 

bought  t h e i r  own c l o t h e s  in  th e  l o c a l  shops.  The s t a f f i n g  

r a t i o  was f a i r l y  low (1 3 .8  s t a f f  f o r  31 r e s i d e n t s )  

r e f l e c t i n g  t h a t  t h i s  was a more a b le  g roup .  I t  was 

age ing ,  however,  and t h i s  began t o  make more demands on 

s t a f f  f o r  s u p p o r t .

D e s p i te  th e  low s t a f f i n g  l e v e l s ,  i t  was s t i l l  p o s s ib l e  f o r  

s t a f f  t o  ta k e  o u t  most r e s id e n t s  on t h e i r  own once e ve ry  

week o r  two -  t h i s  would  u s u a l l y  be a t r i p  t o  a l o c a l  

shopp ing  c e n t r e ,  t o  browse in  shops,  p i c k  up k n i t t i n g  

w oo l ,  g e t  a h a i r c u t  and have a meal o u t .  T r a n s p o r t  was 

a n o th e r  f a c t o r  wh ich  l i m i t e d  th e  a b i l i t y  o f  s t a f f  t o  g e t  

o u t  more w i t h  th e  r e s i d e n t s .

One o f  th e  a s s e ts  o f  th e  h o s te l  was th e  s e v e ra l  a c re s  o f  

land  i t  had -  an o rc h a rd  and th e  rem a ins  o f  a k i tch e m  

garden i n c l u d i n g  d e r e l i c t  greenhouses.  Some h o r t i c u l t u r a l  

work had a l r a d y  been s t a r t e d  in v o lv e d  t h e  r e s i d e n t s ,  and 

t h e r e  were p la n s  t o  expand t h i s  w h ich  would i n v o l v e  

b r i n g i n g  in  o t h e r  peop le  t o  work w i t h  th e  r e s i d e n t s .

Group homes: Group homes v a r ie d  in  s i z e  f rom  two t o  e i g h t
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r e s i d e n t s .  The m a j o r i t y  o f  group homes wh ich  made use o f  

e x i s t i n g  hous ing  s to c k  had t h r e e  t o  f i v e  p la c e .  In  many 

o f  these  homes, th e  s t a f f i n g  l e v e l s  were q u i t e  h ig h  -  

e i g h t  s t a f f  f o r  f o u r  r e s i d e n t s  was n o t  u n u su a l .  In  

s e v e ra l  homes, s t i l l  h i g h e r  s t a f f i n g  l e v e l s  were fo u n d ,  

when th o se  houses were known t o  have r e s id e n t s  w i t h  

d i f f i c u l t  o r  c h a l l e n g in g  b e h a v io u r  -  3:1 o r ,  i n  one i n 

s ta n c e ,  5 :1 ;  these  s t a f f i n g  l e v e l s  were su p p o r te d  i n  p a r t  

f rom  a d d i t i o n a l  fu n ds  made a v a i l a b l e  f rom  r e g io n  on a 

t a p e r i n g  b a s is  th ro u g h  th e  s p e c ia l  deve lopment team f o r  

r e s id e n t s  w i t h  c h a l l e n g in g  b e h a v io u r .  A t  t h e  o t h e r  end o f  

th e  spec t rum ,  some houses had s t a f f i n g  r a t i o s  o f  7 s t a f f  

t o  5 r e s i d e n t s  o r  in  one house, 5 s t a f f  t o  7 r e s i d e n t s ;  

th e se  were houses in  wh ich  th e  r e s i d e n t s  had h ig h  l e v e l s  

o f  s k i l l s .

For most r e s i d e n t s  i t  to o k  some t im e  t o  g e t  used t o  l i v i n g  

in  sm a l l  t e r r a c e d  houses, as c o n t r a s te d  t o  th e  v a s t  wards 

a t  D a ren th .  In  a few houses, r e s i d e n t s  a d ju s te d  v e ry  

q u i c k l y  t o  l i v i n g  i n  th e  community;  r e s i d e n t s  i n  one 

group home in  D a r t f o r d  demanded t o  go t o  th e  l o c a l  pub th e  

t h i r d  n i g h t  i n  th e  house. Some r e s i d e n t s  a t  th e  s t a r t  

spen t  p r a c t i c a l l y  no t im e  in  t h e i r  bedrooms w h i l s t  o t h e r s  

h a r d l y  e ve r  came o u t .  A f t e r  a few months, most began t o  

f i n d  a ba lance  and a p p re c ia te d  hav ing  p r i v a t e  space. The 

women in  p a r t i c u l a r  l i k e d  be ing  a b le  t o  a r ra n g e  t h i n g s  th e  

way th e y  wanted in  t h e i r  bedrooms and o f t e n  d e co ra ted  th e
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rooms w i t h  p i c t u r e s  o f  th e  ro y a l  f a m i l y  o r  sm a l l  o b j e c t s  

the y  p ic k e d  up in  l o c a l  shops.

A lmost  a l l  r e s id e n t s  were in v o lv e d  in  household  ch o re s ,  

a l th o u g h  those  w i t h  v e ry  severe  hand icaps  were a b le  t o  do 

th e  l e a s t .  Even w i t h  q u i t e  handicapped p e o p le ,  s t a f f  found 

t h i n g s  th e y  c o u ld  do and he lped  them t o  do i t  -  p r e s s in g  

th e  b u t to n  t o  hea t  up th e  k e t t l e ,  o r  f i l l i n g  th e  k e t t l e ,

p u t t i n g  a te a  bag in  a cup, p o u r in g  m i l k ,  t a k i n g  p l a t e s

f rom  th e  t a b l e  t o  th e  s i n k .  In  some cases i t  looked a b i t  

l i k e  to ke n ism .  The r e s i d e n t  was r e a l l y  pay in g  no

a t t e n t i o n  t o  what he o r  she was be ing  asked t o  do, and

even i f  gu ided  in  c e r t a i n  a c t i v i t i e s ,  gave no

r e c o g n i s t i o n  t h a t  he o r  she was i n v o l v e d  in  d o ing  

som eth ing .

When asked what more was needed t o  p r o v id e  a b e t t e r  l i f e  

f o r  c l i e n t s ,  s t a f f  responded by s u g g e s t in g  more o rg a n is e d  

day a c t i v i t i e s  and s o c i a l  . o p p o r t u n i t i e s  f o r  making 

f r i e n d s ,  more purposes t o  go o u t  o f  th e  house. A number o f  

c l i e n t s  went t o  ATCs one o r  two days a week. O th e rs  had 

s t r u c t u r e  c re a te d  in  t h e i r  week by d e v e lo p in g  a r o u t i n e :

Monday a f t e r n o o n :  c o l l e c t  money f rom  th e  p o s t  o f f i c e

Tuesday m orn ing :  swimming

Wednesday m orn ing :  la u n d ry

Wednesday a f t e r n o o n :  c le a n  bedroom

F r id a y  morn ing :  shop f o r  food
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Sunday m orn ing :  church

The a c t i v i t i e s  wh ich  th e  r e s id e n t s  g o t  in v o lv e d  i n  may n o t  

have seemed v e ry  e la b o r a te  o r  perhaps e x c i t i n g ,  b u t  th e y  

were ones wh ich  re p re s e n te d  a change f rom  l i f e  i n  Da ren th .  

Many o f  th e  s t a f f  i n  d i s t r i c t s  spoke w i t h  p r i d e  o f  th e  new 

s k i l l s  a c q u i re d  o r  e x e rc i s e d  by t h e i r  r e s i d e n t s ,  

c o n t r a s t i n g  th e se  s t r o n g l y  w i t h  th e  v e ry  much more l i m i t e d  

range o f  s k i l l s  r e s id e n t s  seemed t o  possess in  th e  

h o s p i t a l .  One r e s i d e n t ,  who had a number o f  seve re  

d i s a b i l i t i e s ,  now began t o  exp ress  p r e fe r e n c e  f o r  what he 

wore, what he a t e ,  what music  he l i s t e n e d  t o ;  t h i s  

a b i l i t y  and w i l l i n g n e s s  t o  e x e r c i s e  c h o ic e  was seen by 

s t a f f  as a m a jo r  accom p l ishm en t ,  perhaps th e  more so 

because s t a f f  a t  Darenth  had in d i c a t e d  t h a t  n o th in g  c o u ld  

be done w i t h  t h a t  r e s i d e n t .

Ano the r  r e s i d e n t ,  b l i n d ,  w i t h  a lm o s t  no speech, had n o t  

l e f t  he r  ward a t  Darenth  f o r  many y e a rs .  One o f  th e  most 

d i f f i c u l t  t a s k s  th e  s t a f f  had was t o  g e t  he r  used t o  

be ing  taken  o u t s i d e  th e  ward, t r a v e l l i n g  i n  a c a r  o r  bus -  

she to o k  months t o  a d j u s t  t o  t h a t  so she c o u ld  p h y s i c a l l y  

leave  th e  h o s p i t a l .  A t  t h e  end o f  two yea rs  l i v i n g  i n  th e  

community,  she was l e a r n i n g  t o  speak, she rode in  c a rs  o r  

buses w i t h  no f e a r ,  she en joyed  w a lk in g  in  th e  s t r e e t ,  she 

fed  h e r s e l f  and chose music  t o  l i s t e n  t o  . She s t i l l  had 

many needs n o t  y e t  be ing  met, b u t  t h e r e  c o u ld  be l i t t l e
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doubt t h a t  her  l i f e  was more v a r i e d  and i n t e r e s t i n g  and 

p le a s u r a b le  t o  her  than  b e fo re .

Nor was i t  a lways easy f o r  r e s id e n t s  t o  l e a r n  t o  t h i n k  f o r

them se lve s ;  "why ask me? You’ re  th e  nu rse ,  you know what

I  want"  was th e  s ta n d a rd  response f o r  months f rom  one

r e s i d e n t  when asked w he ther  he wanted t e a  o r  c o f f e e .

T h is  f a i r l y  rosy  p i c t u r e  needs t o  be ba lanced by p o i n t i n g  

o u t  t h e r e  were some r e s id e n t s  f o r  whom th e  move t o  th e  

community was n o t  f e l t  as an improvement,  and o th e r s  f o r  

whom th e  s t a f f  had been much le s s  s u c c e s s fu l  i n  f i n d i n g  

ways o f  engaging t h e i r  a t t e n t i o n  o r  m o t i v a t i n g  them. I t  

was e v id e n t  t h a t  i n  some homes v i s i t e d ,  t h e r e  was 

u n c e r t a i n t y  as t o  what co u ld  be t r i e d  w i t h  r e s i d e n t s .  

S t a f f  tended t o  f e e l  uneasy i f  r e s id e n t s  were j u s t  s i t t i n g  

in  f r o n t  o f  th e  t e l e v i s i o n  b u t  had no a l t e r n a t i v e s  t o  

o f f e r  a t  t h a t  t im e .

New l i v e s  in  th e  community?

T h is  b r i e f  re v iew  o f  th e  a c t i v i t i e s  and l i f e  s t y l e s  o f  

peop le  l i v i n g  in  th e  v a r io u s  fo rm s o f  accommodation has

in d i c a t e d  t h a t  s e t t l i n g  peop le  in  th e  community and 

f i n d i n g  ways o f  i n t e g r a t i n g  them i n t o  l o c a l  community l i f e  

proved t o  be more d i f f i c u l t  than  e n s u r in g  th e y  had p la ce s  

t o  l i v e  in  th e  community , lessons  a l s o  le a rne d  in  a 

p r o j e c t  i n  S h e f f i e l d  (Booth  e t  a 7, 1990).  Some g a in s  f rom
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moving t o  l o c a l  com m un i t ies  were easy t o  a ch ieve  w h i l s t  

o t h e r s  would  o b v io u s l y  ta k e  much lo n g e r ,  and m ig h t  p rove  

n o t  t o  be a c h ie v a b le  f o r  eve ryone .

Some t h i n g s  changed f o r  th e  b e t t e r  im m e d ia te ly :  

r e s id e n t s *  p h y s ic a l  appearance improved r a p i d l y  w i t h i n  

weeks o f  l e a v in g  th e  h o s p i t a l .  T h e i r  c l o t h i n g  was now 

c le a n ,  *a g e - a p p r o p r i a t e * , s u i t a b l e  in  s t y l e  and s i z e .  I t  

was a l s o  pe rsona l  t o  them; t h e r e  was no s h a r in g  o f  

underwear ,  o u t e r  garments o r  h a i r b r u s h e s .  The q u a l i t y  o f  

t h e i r  h a i r s t y l e s  a ls o  improved;  many o f  th e  r e s i d e n t s  no 

lo n g e r  looked  r a d i c a l l y  d i f f e r e n t  f rom  o t h e r  peop le  in  th e  

community.  O the r  a sp e c ts  o f  t h e i r  e n v i ronm e n t  a l s o  

improved.  There was a much h ig h e r  degree o f  p r i v a c y ;  

e xce p t  f o r  th e  r e s i d e n t i a l  c e n t r e  i n  D a r t f o r d ,  no 

r e s id e n t s  shared a bedroom w i t h  more than  one o t h e r  

pe rson ,  and many had bedrooms o f  t h e i r  own. The q u a l i t y  

o f  t h e i r  fo o d ,  e a t i n g  a r rangem ents ,  c h o ic e  o f  food  a ls o  

improved;  f o r  some, m ea l t im es  became a s o c i a l  o c c a s io n .

However, th e  move t o  th e  community soon bagan t o  i d e n t i f y  

o t h e r  gaps in  s e r v i c e s  and in  th e  i n f  r a s t r u c t u r e  o f  

s e r v i c e  manmagement wh ich  needed t o  be deve loped in  o r d e r  

f o r  r e s id e n t s  t o  f u l l y  l i v e  in  th e  community and be p a r t  

o f  i t .  What were th e  is su e s  wh ich  d i s t r i c t  s t a f f  and 

e s p e c i a l l y  s t a f f  ass igned  t o  work w i t h  r e s id e n t s  in  t h e i r  

homes, needed t o  re s o lv e ?  Two s e p a ra te  b u t  p a r a l l e l  s e ts
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o f  i s s e s  had t o  be t a c k l e d .  The f i r s t  was more g e n e ra l ,  

r e l a t i n g  t o  th e  management o f  th e  s e r v i c e :

how t o  r e l a t e  s t a f f  t r a i n i n g  and s u p e r v i s i o n  t o  th e  

p h i lo s o p h y  o f  c a re ;

how t o  ensure  f a c i l i t i e s  and s e r v i c e s  were meet ing  

o b j e c t i v e s  and m a in ta in in g  q u a l i t y ;

how t o  engage c l i e n t s  and c a r e r s  a t  a l l  l e v e l s  o f  

s e r v i c e  p la n n in g ;

how t o  m a in ta in  a c l i e n t - f o c u s s e d  s e r v i c e  in  th e  fa c e  

o f  f i n a n c i a l  and p r o f e s s io n a l  p re s s u re s .

The second s e t  o f  is su e s  was concerned w i t h  d e l i v e r i n g  

s e r v i c e s  t o  i n d i v i d u a l  s e r v i c e  u s e rs .  Examples o f  th e se  

is su e s  i n c lu d e :

how t o  p la n  s e r v i c e s  f o r  i n d i v i d u a l s ,  i d e n t i f y i n g  

t h e i r  p o t e n t i a l s  and r e l a t i n g  th e se  t o  a c t i v i t i e s ;

how t o  m o t i v a te  s e r v i c e  use rs  t o  exp re ss  t h e i r  own 

p re fe re n c e s  and v iews abou t  what happens t o  them;

how t o  enab le  s e r v i c e  use rs  t o  ta k e  reasonab le  r i s k s  

t o  encourage grow th  and c o n f id e n c e ;

how t o  f i n d / c r e a t e  o p p o r t u n i t i e s  f o r  peop le  w i t h  a 

mental hand icap t o  meet w i t h  and fo rm  r e l a t i o n s h i p s  w i t h  

peop le  w i t h o u t  s i m i l a r  hand icaps ;

how t o  c r e a te  genu ine work and r e c r e a t i o n a l  

o p p o r t u n i t i e s  f o r  peop le  w i t h  severe  hand icaps  wh ich  were 

n o t  seg rega ted  f rom  th e  community.
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In  th e  e a r l y  s tag e s  o f  community based s e r v i c e s ,  s t a f f  

w o rk in g  w i t h  r e s id e n t s  by and la r g e  found  them se lves  a lone  

in  a t t e m p t in g  t o  g r a p p le  w i t h  such i s s u e s ,  w i t h  l i t t l e  

s u p p o r t  f rom  s e r v i c e  managers in  some in s ta n c e s ,  and 

w i t h o u t  th e  re so u rce s  o r  a u t h o r i t y  t o  come up w i t h  

s o l u t i o n s .  In  one d i s t r i c t ,  th e se  is s u e s  were d is cu sse d  

and managed in  a f a i r l y  s y s te m a t i c  a l t h o u g h  l i m i t e d  way 

t h r o u g h o u t  th e  deve lopment phase o f  th e  new s e r v i c e s ;  

most o t h e r  d i s t r i c t s  were b e g in n in g  t o  fa c e  up t o  these  

issued  by th e  t im e  Darenth  c lo s e d .

C o n c lu s io n s

’ O rd in a ry  l i f e ’ was i n t e r p r e t e d  as l i v i n g  in  a house t h a t  

was v e ry  much l i k e  a l l  o t h e r  houses i n  th e  s t r e e t ,  b u t  i t  

was soon a p p a re n t  t h a t  t h i s  was o n l y  a necessa ry  b u t  n o t  

s u f f i c i e n t  c o n d i t i o n  f o r  r e s i d e n t s  e x p e r ie n c in g  community 

l i v i n g .  They needed t o  be su pp o r ted  and enab led  t o  use 

f a c i l i t i e s  i n  th e  community,  and t o  ach ie ve  t h a t ,  s e r v i c e s  

had t o  be much more s e n s i t i v e l y ,  p u r p o s e f u l l y  and 

i n d i v i d u a l l y  deve loped .

Tha t  th e se  is s u e s  began t o  be co n s id e re d  q u i t e  l a t e  i n  th e  

l i f e  o f  th e  Darenth  p r o j e c t  i l l u s t r a t e d  th e  e x t e n t  t o  

which th e  whole o f  th e  p r o j e c t ,  as co n ce ived  o f  by 

r e g io n a l  o f f i c e r s  and implemented by d i s t r i c t  s t a f f ,  was 

seen as a c a p i t a l  e x e r c i s e .  Even when r e g io n a l  o f f i c e r s  

found ways o f  m o d i f y in g  p la n n in g  r e l a t i o n s h i p s  w i t h
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d i s t r i c t s  t o  ta k e  i n t o  accoun t  d i s t r i c t s ’ p e r c e p t io n s  o f  

s e r v i c e  p r o v i s i o n ,  t h e  emphasis remained on bed 

r e p r o v i s i o n ;  d i s t r i c t s  s im p ly  had more f l e x i b i l i t y  t o  

chose th e  k in d s  o f  bed spaces th e y  wanted -  " o r d i n a r y  

houses" r a t h e r  than  r e s i d e n t i a l  c e n t r e s .

The way th e  Darenth  p r o j e c t  e s t a b l i s h e d  i t s e l f  c o n t r i b u t e d  

t o  th e  s t r e n g t h  o f  t h i s  approach.  F i r s t ,  t h e r e  was th e  

sense o f  urgency o f  c l o s i n g  th e  h o s p i t a l  t o  meet th e  B lue  

C i r c l e  d e a d l i n e .  I t  was o b v io u s  t h a t  t h i s  c o u ld  n o t  

happen w i t h o u t  a l l  r e s id e n t s  be ing  r e l o c a t e d  and 

t h e r e f o r e  re-accommodat ion became a p r im e  o b j e c t i v e .

Second ly ,  i t  was a l s o  o b v io u s  t h a t  no d i s t r i c t  ( o r  a rea  

h e a l t h  a u t h o r i t y  a t  t h a t  t im e )  had s u f f i c i e n t  i n t e r e s t  in  

c l o s i n g  th e  h o s p i t a l  o r  s u f f i c i e n t  a u t h o r i t y  o v e r  o t h e r  

d i s t r i c t s  t o  b r i n g  abou t  t h e  c lo s u r e .  Reg iona l  o f f i c e r s  

saw a n a t u r a l  r o l e  f o r  them se lves  in  t h i s  m u l t i - d i s t r i c t  

s i t u a t i o n .  T h is  was s u pp o r ted  by th e  new NHS p la n n in g  

system which  had i d e n t i f i e d  a s t r a t e g i c  c o o r d i n a t i o n  r o l e  

f o r  r e g io n s .  Reg iona l  o f f i c e r s  c o u ld  f u l f i l l  t h i s  in  th e  

Darenth  p r o j e c t  by i d e n t i f y i n g  a s e r v i c e  model and 

c o o r d i n a t i n g  i t s  im p le m e n ta t io n .

T h i r d l y ,  th e  p r i n c i p a l  resou rces  wh ich  r e g io n a l  o f f i c e r s  

had a t  t h e i r  command were c a p i t a l  and a d d i t i o n a l  revenue. 

They e x e rc i s e d  c o n t r o l  ove r  th e  c a p i t a l  programme, dec ided
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which p r o j e c t s  were a c c e p ta b le  and c o u ld  g e t  some 

com p l iance  f rom  d i s t r i c t s  t h a t  way. The c o n t r o l  th e y  had 

ov e r  th e  c a p i t a l  progamme a l lo w e d  them t o  f e e l  th e y  had 

some c o n t r o l  o ve r  th e  Darenth  p r o j e c t

L a s t l y ,  t h e  t r a d i t i o n  o f  p la n n in g  in  th e  NHS was o f  

c a p i t a l  p la n n in g  (Ham, 1981, K l e i n ,  1983),  and th e  

e x p e r t i s e  in  p la n n in g ,  such as i t  was, l a y  a t  th e  r e g io n a l  

l e v e l .  I n  th e  Darenth  p r o j e c t ,  r e g io n a l  o f f i c e r s  f e l l  

back on a t r a d i t i i o n a l  r o l e  o f  r e o r g a n i s i n g  s e r v i c e s  on a 

more r a t i o n a l  ( c a l c u l a t e d )  b a s is  o f  p o p u la t i o n  norms and 

b u i l d i n g s .  Local mental  hand icap  needs were i d e n t i f i e d  in  

te rm s o f  th e  B e t t e r  S e r v ic e s  norms f o r  r e s i d e n t i a l  and day 

s e r v i c e s ,  and these  were then  r e l a t e d  t o  th e  b u i l d i n g s  

needed.

Thus, th e  p re s s u re s  o f  t im e  and t r a d i t i o n  accoun t  f o r  th e  

c a p i t a l  p la n n in g  approach t o  th e  p r o j e c t  fa v o u re d  by 

r e g io n a l  o f f i c e r s .  An a l t e r n a t i v e  would  have been a 

s e r v i c e  p l a n n i n i g  approach t o  s e r v i c e  deve lopment .  S e rv ic e  

p la n n in g  would  have had a d i f f e r e n t  s t a r t i n g  p o i n t .  I t  

would have begun by exam in ing  th e  v a lu e s  u n d e r l y i n g  a 

p h i lo s o p h y  o f  ca re  and by u n d e rs ta n d in g  how th e se  would 

have a f f e c t e d  th e  k in d s  o f  s e r v i c e s  th e  s e r v i c e  u se rs  

would need in  o rd e r  t o  r e a l i s e  th e  v a lu e s  i d e n t i f i e d  f o r  

th e  s e r v i c e .  T h is  approach i s  c lo s e  t o  what Elmore 

c a l l e d  “ backward mapping" (E lm ore ,  1980).  W h i l s t  Elmore

328



is  concerned w ith  p o lic y  making and e f f e c t iv e

im p le m e n ta t io n ,  t h e  p r i n c i p l e  i s  s i m i l a r :  i f  a s e r v i c e  o r

a p o l i c y  i s  t o  be d e l i v e r e d  in  a p a r t i c u l a r  way, i t  i s  

necessary  t o  unders tand  what resou rces  and b e h a v io u rs  a re  

l i k e l y  t o  a ch ie ve  t h a t  outcome and t o  work upwards w i t h i n  

an o r g a n i s a t i o n  t o  ensure  t h a t  f i n a n c i a l  and s e r v i c e  

p o l i c i e s  s u p p o r t  th e  d e s i r e d  outcome.

In  th e  end, d i s t r i c t  s t a f f  managing mental hand icap

s e r v i c e s  d id  ta k e  up is s u e s  r e l a t i n g  t o  th e  i n f r a s t r u c t u r e  

o f  t h e i r  s e r v i c e s  so t h a t  th e y  c o u ld  beg in  t o  d e l i v e r  

s e r v i c e s  t o  meet r e s i d e n t s ’ needs. I n  most d i s t r i c t s ,  i t  

was s t a f f  w o rk in g  w i t h  c l i e n t s  i n  th e  houses who were

in v o lv e d  in  f o r m u la t i n g  new p o l i c i e s  f o r  how s e r v i c e s  

would o p e ra te ;  n o t  o n l y  co u ld  th ey  b e s t  i d e n t i f y  th e  

i s s u e s ,  b u t  th e  new p o l i c i e s  had t o  be a c c e p ta b le  t o  and 

w o rkab le  by tho se  s t a f f  a t  th e  s e r v i c e  d e l i v e r y  l e v e l .

P re v io u s  c h a p te rs  demonstra ted  how th e  model o f  p la n n in g  

used by r e g io n a l  o f f i c e r s  a f f e c t e d  th e  success o f  th e  

Darenth  p r o j e c t  i n  a c h ie v in g  th e  o b j e c t i v e  o f  c l o s i n g  th e  

h o s p i t a l .  I n  t h i s  c h a p te r ,  th e  model o f  p la n n in g  was 

shown t o  have been a b le  t o  d e l i v e r  new s e r v i c e s  o n l y  in

p a r t :  i t  p ro v id e d  new f a c i l i t i e s  b u t  was i n a p p r o p r i a t e  t o

p r o v id e  new s e r v i c e  p o l i c i e s  wh ich  c o u ld  s u p p o r t  s e r v i c e  

use rs  in  making new l i v e s  f o r  themse lves  in  th e  community.
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T a b le  1 1 .1  Age of r e s i d e n t s  in  1988

Age Bexley Brcxnley Camberwell Dartford/ Greenwich Lewishany' W.Lairbeth Toted
Gravesham N.Southwark (Nos) (%)

0- 9 — — — - , - - — —
10-19 - - 1 - t — - - 1 (0.2)
20-29 9 1 12 21 5 5 - 53 (8.2)
30-39 15 20 26 22 31 21 3 138 (21.3)
40-49 14 13 18 22 16 14 3 100 (15.5)
50-59 6 14 14 24 20 9 1 88 (13.6)
60-69 5 29 20 20 23 13 10 120 (18.5)
70-79 2 30 15 14 19 11 4 95 (14.7)
80-89 - 19 6 6 8 6 4 49 (7.6)

904- — 1 2 — — — 1 4 (0.5)

Male 31 64 72 78 72 45 15 377 (58.2)
Female 20 63 42 51 50 34 11 271 (41.8)



Table 11.2
fliysical & Sa'scry FferrKrapB
(CLielt diadm gal to  D istricts cnly)

Bade/ Branle/ Caitecvjell CBLtfctxV OoaivKh Iewi^En/ W.Iaheth
GcaR îem N.9out±iyark

VheeUtair 7 10 17 25 6 9 1
Blind 2 1 9 4 4 2
Deaf — 1 — 1 - -

Blind & Deaf - 2 1 2 1 -

Bdra/icur
Bade/ Branle/ Catbervell Ih ttfc ity Qneerwkh Iewî TEry' W.Iaibeth

Gtare^an N.SauttaHric

1 19 23 32 26 28 17 2
2 9 19 19 30 19 12 2
3 6 24 11 15 21 18 7
4 12 53 42 43 50 29 15
tth aflAARqnd 5 8 10 10 4 3 -



T a b le  1 1 .3 P la c e  of  D is c h a rg e

78/79 79/80 80/81 81/82 82/83 83/84 84/85 85/86 8^/87 87/88 88/89 Tbtal

Death 41 29 33 30 33 20 27 25 18 8 - 264
Self-discharga 6 3 2 4 - - - 1 1 1 - 17
hare (1) 6 4 1 3 3 3 1 2 1 - - 24
Seaside ton 8 12 5 4 3 - 1 3 - 4 - 40
Boarding cub (2) 1 1 - - 2 - 2 1 1 2 - 10
Bdvafaely n n  home 2 6 4 - 1 2 3 - 4 7 4 33
\dL. home cnjncdl 1 - - 1 - 2 2 1 3 2(7) 1 13
flat 2 2 1 1 2 - - - 1 - - 9
IA Ml inst. 3 - 2 - 2 - 4 - 2 1 - 14
IACEfyMI 1 1 1 4 5 1 - - - 3(3) 1 17
other Ml hop. 2 2 - 1 1 - 3 1 - 1 1 12
other hcqp 1 2 2 - 1 - - - - 7(4) 6(4) 19
Gtcxe Ihrk 1 1 31 24 16 4 2 3 3 4 - 89
W E  hOGtel - 2 - 20 11 5 45 23 29 22(5) 2 159
W E  ftes C&itre 58 24 92 14 188
Staffed Grp hare 
training/

14 7 28 17 50 33 149

inter (9) - - - - - - - - - 15 57 72
misc. (8) 2 — 1 2 2 1 1 — — — -9

Itfcal 77 65 82 94 82 52 98 146 1 M 219 119 1138

c o n t 1d . next page



Table 11.3 cont'd. 
HUES

UJOJOJ

(1) incliffes pare-fcs, sisters, brothers, arrfcgArcles

(2) usually private landladies within district cr 23D AiiLt Haoanat:

(3) Ircludss 1 Weltered flat ffcr elderly

(4) includes 4 dirtcarges to MTEIS

(5) includes 1 plane in Hxrekw H A

(6) imludes 1 place in MTEIE a d  4 in a private hcqaital

(7) includes a dteLtered flat i m  ty a vdlirfcary crcpnisaticn

(8) Miscellaneous

78/9 - addresses rot ldFrt'ifiahlg*
80/1 - it ii n ii
81/2- residential schools
82/3 - 1 address not odantifiahLe

1 priscn
83/4- prism
84/ 5- onigratim to Australia

(9) Irtjeriiiylrainirg facilities

1988/89 irteriii/trainirg facilities includes 37 irtrim planes in the reoeivirg 
districts ard 20 irtrim places in Eartfrrd pxvidad vhai the hospital nlnrad. of 
these, 6 transferred to their retaining districts within two weeks, and ty tte 
ard af Sqpteiber.



T a b le  1 1 .4

Residents placed in local authority establishments
(i) Catchment area:

Bexley
Bromley
Greenwich
Kent

Lambeth
Lewisham
Southwark

6 residents in mental handicap hostels 
1 resident in mental health hostel 
1 resident in mental handicap hostel 
1 resident in mental handicap hostel 
1 resident in mental handicap hostel
1 resident in home for the elderly
2 residents in hemes for the elderly 
1 resident in mental health hostel
3 residents in mental handicap hostel
1 resident in mental handicap hostel
2 residents in homes for the elderly
1 resident in sheltered flat for the 
elderly

(ii) Out of catchment area:
1 resident in mental handicap hostel 
3 residents in a heme for the elderly 
1 resident in hostel
1 resident in heme for the elderly
1 resident in home for the elderly
1 resident in home for the elderly

(iii) Residents discharged from Grove Park Hospital placed in 
local authority establishments

Tcwer Hamlets
Camden
East Sussex
Islington
Bedfordshire
Kensington &
Chelsea

Bromley
Lewisham
Greenwich

8 residents in mental handicap hostel
1 resident in home for the elderly
9 residents in mental handicap hostels
2 residents in hostels
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T a b le  1 1 .5

R e s i d e n t s * moves a f t e r  d is c h a r g e :  i n i t i a l  p l a c e m e n t s /S e p t .  1988 p lacement

Bads/ Bsiribey CSitavvell fertfmV Gceawh Iewid'ai/ W.Iaibeth
Residential centres Gtĉ udll N.Saittwark
Residential centres 51*/47* 33/40 98/72 1/1
NHS Hostels 21/20 69/34 68/53
P/V 2/3 4/4 5/5 4/14 10/7 5/7
Staffed group homes 23/23 ~/25 49/53 27/18 -/13 45/45 10/10

Independent - - /2 - -/9 - /2 1/4 2/2

Fbmily placement - 1/1 1/1 ~/8 2/2 -/I -

MIETS - 2/2 1/1 1/1 - -/I -

Other hospital - - 6/6 - 2/2 2/1 2/1
LA Hostel 5/5 - - - - 6/4 -

Grove Park - - 1/- - - 15/13 -

Misc. - -/I 2/2 1/1 2/2 1/1 2/1
Deaths -/I -/ll -/- ~/9 -/6 ~/3 -/I
Interim/training 1/ - - 15/5 *1) 1/1(2) 44/38 (3) - 4/4

Notes:
* The residential centre accommodates 23 residents discharged frcm Grove Park Hospital
1. No plans yet for three clients
2. Ihis client will move to a residential centre
3. These clients will move to staffed group homes



Chapter 12

C o n c lu s io n s

This, s tu d y  has been concerned w i t h  an o p p o r t u n i s t i c  

a t te m p t  t o  b r i n g  abou t  change in  t r a d i t i o n a l  menta l 

hand icap  s e r v i c e s .  I t  began as a move tow ards

im p lem en t ing  th e  f a i r l y  modest recommendations o f  B e t t e r  

S e r v ic e s  f o r  th e  M e n t a l l y  Handicapped  b u t  ended, 10 yea rs  

l a t e r ,  as a s e r v i c e  deve lopment which c a s t  a s id e  l i n k s  

w i t h  p a s t  s e r v i c e s  and f u l l y  a l i g n e d  i t s e l f  w i t h  th e  r a d i 

ca l  change in  id e o lo g y  u n d e r l y in g  con tem pora ry  s e r v i c e s  

f o r  peop le  w i t h  menta l h and icaps .

In  b r i n g i n g  abou t  such change, r e g io n a l  and d i s t r i c t  s t a f f  

used th e  p la n n in g  systems a v a i l a b l e  t o  them, one f o r  

h e a l t h  s e r v i c e s  p la n n in g  and a second f o r  j o i n t  p la n n in g  

w i t h  l o c a l  a u t h o r i t i e s .  T h is  s tu d y  has th u s  focussed  on 

th e  c a p a c i t y  o f  th e se  p la n n in g  systems t o  a ch ie ve  what was 

demanded o f  them. The i n t e l l e c t u a l  f o u n d a t io n  o f  the se  

p la n n in g  systems was a r a t i o n a l  comprehens ive  model o f  

d e c is io n -m a k in g ,  based on assumpt ions  abou t  how o r g a n i 

s a t i o n s  work and how th e y  work w i t h  o t h e r  o r g a n i s a t i o n s .  

T h is  c h a p te r  w i l l  re v ie w  how s u c c e s s fu l  t h i s  p la n n in g  

model was in  th e  Darenth  p r o j e c t ,  and lo o k in g  f o rw a r d ,  

whe ther  any o f  th e  le ssons  le a rne d  d u r i n g  14 yea rs  o f  

j o i n t  p la n n in g  have been i n c o r p o r a te d  in  th e  new 

arrangements  f o r  h e a l t h  and l o c a l  a u t h o r i t i e s  w o rk in g
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to g eth er under the NHS and Community Care Act ( 1990 ) .

R a t io n a l  comprehensive p la n n in g

A r a t i o n a l  comprehensive model o f  p la n n in g ,  as embodied in  

th e  NHS p la n n in g  gu idance  o f  th e  m id - s e v e n t i e s ,  saw 

p la n n in g  as a t e c h n i c a l  o r  i n s t r u m e n ta l  a c t i v i t y :  what

was th e  b e s t  ( i . e .  most e f f i c i e n t )  way o f  a c h ie v in g  a 

g ive n  o b j e c t i v e ?  I t  assumed o b j e c t i v e s  were g iv e n  and 

shared th ro u g h o u t  an o r g a n i s a t i o n  ( o r  between 

o r g a n i s a t i o n s ) ;  because o b j e c t i v e s  were sh a red ,  p la n s  

would be c a r r i e d  o u t  when th e y  had been agreed by th e  

v a r io u s  p a r t i e s  ( G le n n e r s t e r  e t  a 7, 1983, Webb and Wistow, 

1986).

In  p a r t i c u l a r  f o r  h e a l t h  s e r v i c e  p la n n in g ,  r a t i o n a l  

comprehens ive p la n n in g  was th o u g h t  t o  be an a p p r o p r i a t e  

means o f  w o rk in g  towards  o t h e r  o b j e c t i v e s .  I t  would a l l o w  

lo n g - te r m  o b j e c t i v e s  t o  be i d e n t i f i e d  in  r e l a t i o n  t o  

h e a l t h  needs, and s e r v i c e s  deve loped in  l i g h t  o f  t h e i r  

c o n t r i b u t i o n  t o  such long  te rm  o b j e c t i v e s ,  overcom ing  th e  

tendency o f  h e a l t h  s e r v i c e s  p la n n in g  t o  c o n c e n t ra te  on 

immediate i s s u e s .  Second ly ,  i t  would  encourage an 

expans ion  o f  boundary c o n s id e r a t i o n s  t o  enab le  s e r v i c e s  

which c o n t r i b u t e d  t o  a common goal t o  be co n s id e re d  

t o g e t h e r .  C o o r d in a t io n  was a key f u n c t i o n  in  le a d in g  t o  

g r e a t e r  e f f i c i e n c y  -  p r o v i d i n g  th e  most e f f e c t i v e  s e r v i c e s  

a t  th e  most economic c o s t  ( C h a l l i s  e t  a l , 1988).  R a t io n a l
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p la n n in g  c o n t r i b u t e d  t o  t h i s  end by b r i n g i n g  t o g e t h e r  

s e r v i c e s  and f u n c t i o n s  s e r v in g  th e  same c l i e n t  g roup ,  

w o rk in g  tow ards  comprehens ive  and seamless s e r v i c e  

p r o v i s i o n ,  r e g a r d le s s  o f  wh ich  agency p ro v id e d  th e  

s e r v i c e . '

The e x p e r ie n c e  o f  th e  Darenth  p r o j e c t  shows how 

i n a p p r o p r i a t e  th ese  k in d s  o f  assum pt ions  were i n  r e l a t i o n  

t o  r e g io n a l  o f f i c e r s  p la n n in g  new s e r v i c e s  w i t h  d i s t r i c t s  

and d i s t r i c t s  w o rk in g  w i t h  t h e i r  c o r re s p o n d in g  l o c a l  

a u t h o r i t i e s .  On a lm o s t  e ve ry  p o i n t ,  r a t i o n a l  comprehens ive  

p la n n in g  f a i l e d  t o  d e l i v e r  th e  advantages in te n d e d .

F a i l u r e  t o  d e a l  w i t h  c o n f l i c t i n g  o b j e c t i v e s :  N e i t h e r

p la n n in g  system, h e a l t h  s e r v i c e s  o r  j o i n t  p la n n in g ,  c o u ld  

f u n c t i o n  w i t h  compet ing  o r  d i f f e r i n g  o b j e c t i v e s  h e ld  by 

p a r t i c i p a n t s .  I n  c h a p te r  6, we showed how r e g io n a l  

o f f i c e r s ,  d i s t r i c t  o f f i c e r s  and l o c a l  s o c i a l  s e r v i c e s  

s t a f f  and v o l u n t a r y  o r g a n i s a t i o n s  h e ld  d i f f e r e n t  v iew s  on 

th e  pace a t  wh ich  change shou ld  ta k e  p la c e ,  th e  scope o f  

th e  p la n n in g  e x e r c i s e ,  and th e  p r i o r i t y  a t ta c h e d  t o  

d e v e lo p in g  s e r v i c e s  f o r  Darenth  r e s id e n t s  as c o n t r a s te d  t o  

th o se  in  th e  community f o r  whom no s e r v i c e s  were 

a v a i l a b l e .

There were a l s o  m a jo r  d i f f e r e n c e s  i n i t i a l l y  about  th e  typ e  

o f  s e r v i c e  wanted; r e g io n a l  o f f i c e r s  tended t o  fa v o u r
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q u a s i - i n s t i t u t i o n a l  deve lopm ents ,  based on th e  B e t t e r  

S e r v ic e s  recommendations and th e  need f o r  speed. Local 

s o c i a l  s e r v i c e s  s t a f f ,  CHCs and o th e r s  fa v o u re d  a g r e a t e r  

emphasis on sm a l l  group homes, l a t e r  a s s o c ia te d  w i t h  th e  

emerging id e o lo g y  o f  " o r d i n a r y  l i f e " .  The p la n n in g  system 

had no way o f  r e s o l v i n g  such d i v e r g e n t  v ie w s .  Because o f  

these  d i f f e r e n c e s  in  v iews  abou t  b a s ic  f e a t u r e s  o f  th e  

Darenth  p r o j e c t ,  th e  g u id e l i n e s  issu ed  by th e  S te e r in g  

Group d id  n o t  a ch ie ve  th e  accep tance  o f  th e  compromise 

model o f  ca re  th e y  recommended.

No in c e n t i v e s  f o r  c o o p e r a t i o n :  R a t io n a l  comprehens ive

p la n n in g  assumed t h a t  p la n s ,  once agreed,  would  be 

implemented because t h a t  was th e  way th e  system was s e t  

up t o  o p e ra te ;  an im p le m e n ta t io n  gap d id  n o t  e x i s t  

( D u n s i re ,  1978).  However, r e a l i t y  i n  th e  Darenth  p r o j e c t  

was q u i t e  d i f f e r e n t ;  th e  f i r s t  f o u r  yea rs  o f  p la n n in g  

f a i l e d  t o  g a in  s u p p o r t  and p a r t i c i p a t i o n  f rom  t h r e e  o f  th e  

e i g h t  d i s t r i c t s .  Reg iona l  o f f i c e r s  were unab le  t o  g e t  d i s 

t r i c t s  t o  comply w i t h  th e  gu idance issued  by th e  S te e r in g  

Group, and had n e i t h e r  s a n c t io n s  nor  i n c e n t i v e s  t o  b r i n g  

d i s t r i c t s  t o  th e  p la n n in g  e x e r c i s e  i f  th e y  chose t o  go 

t h e i r  own way. D i s t r i c t s  d id  n o t  want fu n d in g  f rom  r e g io n  

i f  i t  were t i e d  t o  a s e r v i c e  model th e y  d i s l i k e d ;  re g io n  

had no means o f  s a n c t i o n s  a g a in s t  d i s t r i c t s  f o r  n o t  

s u p p o r t in g  th e  p r o j e c t  t h a t  would n o t  rebound on p a t i e n t s  

in  some way.
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Local a u t h o r i t i e s  and h e a l t h  a u t h o r i t i e s  were no more 

s u c c e s s fu l  i n  p u rs u in g  c o o p e r a t i o n / c o l l a b o r a t i o n  u n t i l  i t  

became p o s s ib l e  t o  t r a n s f e r  mainstream revenue funds  

a c ro s s .  I n  r e t r o s p e c t ,  i t  was n a ive  o f  r e g io n a l  o f f i c e r s  

t o  assume l o c a l  a u t h o r i t i e s  would  be w i l l i n g  t o  a cce p t  

r e s p o n s i b i l i t y  f o r  th e  40-50% o f  Darenth  r e s i d e n t s  whom 

v a r i o u s  su rve ys  showed would  be capab le  o f  l i v i n g  i n  l o c a l  

a u t h o r i t y - s u p e r v i s e d  accommodation w i t h o u t  be ing  funded t o  

do so. R e l ia n c e  on th e  g o o d w i l l  o f  l o c a l  a u t h o r i t i e s  t o  

expand t h e i r  s e r v i c e s  because such peop le  d id  n o t  need 

h e a l t h  c a re  c o m p le te ly  ig n o re d  th e  p o l i t i c a l  c o s t  o f  

in c re a se d  e x p e n d i t u r e  t o  a l o c a l  a u t h o r i t y .  Only  when i t  

became p o s s ib le  t o  t r a n s f e r  funds  w i t h  r e s p o n s i b i l i t y  was 

any c o o p e r a t io n  a ch ie ve d .

S a n c t io n s  a g a in s t  r e g i o n :  R a t io n a l  comprehens ive  p la n n in g

f a i l e d  t o  ta k e  i n t o  accoun t  th e  power o f  th o se  a t  

d i f f e r e n t  l e v e l s  o f  p a r t i c i p a t i o n  t o  b lo c k  a c t i o n s  th e y  

d id  n o t  l i k e  ( L i p s k y ,  1980).  Local a u t h o r i t i e s  c o u ld  p o i n t  

t o  green c h a in  o r  o t h e r  p la n n in g  r e g u l a t i o n s  ( ig n o r e d  on 

o t h e r  o c c a s io n s )  i f  t h e y  d id  n o t  l i k e  r e g i o n ’ s p ro p o s a ls  

f o r  deve lopm ents .  CHCs, who saw t h e i r  r o l e  as e x t e r n a l  

c r i t i c s ,  were more than  w i l l i n g  t o  d e la y  agreements t o  

s e r v i c e  changes i f  th e se  d id  n o t  ta ke  i n t o  accoun t  t h e i r  

v ie w s .  P r o fe s s io n a l  s t a f f  a t  a l o c a l  l e v e l  caused d e la y  

by p r o f f e r i n g  c o n t r a r y  a d v ice  t o  t h a t  o f  r e g io n  about
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models o f  c a re .  R a t io n a l  comprehens ive  p la n n in g  assumed 

t h a t  a u t h o r i t y  and power were d i s t r i b u t e d  in  p a r a l l e l  t o  

th e  h i e r a r c h y ;  r e a l i t y  showed t h a t  i n  some in s ta n c e s ,  

power and a u t h o r i t y  f o r  p a r t i c i p a n t s  a t  lower  l e v e l s  o f  

h i e r a r c h y  c o u ld  be incommensurate.

Changing c i r c u m s ta n c e s :  R a t io n a l  comprehens ive  p la n n in g

was shown t o  have no means o f  co p in g  w i t h  chang ing  

c i r c u m s ta n c e s :  d i f f e r e n t  economic c l im a t e  o f  p u b l i c

e x p e n d i t u r e ;  d i f f e r e n t  methods o f  f u n d in g ;  new

i d e o lo g ie s ;  i n t e r e s t s  o f  new s t a f f  (B rayb rooke  and 

L indb lom ,  1963).  A p r o j e c t  l a s t i n g  te n  o r  so yea rs  i s  

bound t o  r e q u i r e  more than  j u s t  f i n e - t u n i n g  f rom t im e  t o  

t im e ;  c h a p te r  5 h i g h l i g h t e d  th e  many s i g n i f i c a n t  changes 

made t o  t h i n k i n g  abou t  and p la n n in g  new s e r v i c e s  by th e  

p a r t i c i p a n t s  i n  a l l  t h e  a u t h o r i t i e s  in v o lv e d  i n  t h e  

Darenth p r o j e c t  o ve r  th e  yea rs  i t  l a s t e d .

R a t io n a l  comprehensive p la n n in g  coped w i t h  change ing 

c i r c u m s ta n c e s  o n ly  by r e p e a t in g  th e  c y c le  o f  i d e n t i f y i n g  

a l t e r n a t i v e s ,  e v a l u a t i n g ,  ch o o s in g .  I n s te a d ,  what th e  

Darenth  p r o j e c t  found was t h a t  L in d b lo m ’ s approach o f  

d i s j o i n t e d  in c re m e n ta l  ism met th e  needs and c a p a c i t y  o f  

th e  p r o j e c t  t o  p la n  t o  a much g r e a t e r  e x t e n t .  Problems 

were t a c k l e d  and re s o lv e d  when th e y  were i d e n t i f i e d  as 

b lo c k in g  f u r t h e r  p ro g re s s ;  p la n n in g  remained f l u i d  and 

ro b u s t  enough t o  ta k e  on board change genera ted  f rom
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w i t h i n  th e  p r o j e c t  o r  by e x t e r n a l  e ve n ts  w h i l s t  s t i l l  

w o rk in g  tow ards  th e  ach ievement o f  th e  o v e r a l l  o b j e c t i v e .  

I t  was p o s s ib l e  t o  t u r n  many o f  th e  e x t e r n a l  changes t o  

th e  advantage o f  t h e  p r o j e c t ,  u s in g  e ve n ts  such as new 

government p o l i c i e s  as o p p o r t u n i t i e s  t o ,  f o r  example ,  

c lo s e  a menta l  hand icap  h o s p i t a l  f o r  c h i l d r e n  ( o r i g i n a l l y  

n o t  i n c lu d e d  in  th e  Darenth  p r o j e c t )  o r  ta p  i n t o  Housing 

C o r p o r a t io n  f i n a n c e  by l e a r n i n g  t o  work w i t h  hous ing  

a s s o c i a t i o n s .  G r a d u a l l y ,  p a r t i c i p a n t s ,  and e s p e c i a l l y  

r e g io n a l  o f f i c e r s ,  le a rn e d  t h a t  th e y  d id  n o t  need t o ,  and 

co u ld  n o t ,  work o u t  a l l  d e t a i l s  a t  th e  b e g in n in g ,  and then  

spend ye a rs  im p le m e n t in g ;  p la n n in g  and im p le m e n ta t io n  

began t o  work t o g e t h e r ,  e n s u r in g  t h a t  what was p lanned  was 

implemented and what was p o s s ib le  t o  implement g o t  

p la n n e d .

J o i n t  p l a n n in g  as a means o f  s h i f t i n g  th e  b a la n ce  o f  c a r e :  

R a t io n a l  comprehens ive  p la n n in g  assumed t h a t  h e a l t h  and 

l o c a l  a u t h o r i t i e s  c o u ld  j o i n t l y  a r r i v e  a t  an agreement o f  

t h e  t y p e s  o f  s e r v i c e s  needed, who was b e s t  p la ced  t o  

p r o v id e  them, and f o r  t r a n s f e r s  o f  r e s p o n s i b i l i t y  and 

c l i e n t  t o  be p ic k e d  up because what was agreed was in  th e  

b e s t  i n t e r e s t s  o f  c l i e n t s .  What th e  Darenth  e xp e r ie n c e  

re v e a le d  was t h a t ,  i n  many in s ta n c e s ,  th e  h e a l t h  a u t h o r i t y  

was r e l u c t a n t  t o  t r a n s f e r  f u n d in g ,  even when th e y  c o u ld ;  

t h a t  h e a l t h  a u t h o r i t y  s t a f f  were eager  t o  deve lop  t h e i r  

own s e r v i c e s ,  even when what th e y  deve loped was c l e a r l y
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v e ry  c lo s e  t o  s e r v i c e s  l o c a l  a u t h o r i t i e s  p ro v id e d  o r  co u ld  

p r o v id e ;  and t h a t  s h a r in g  r e s p o n s i b i l i t y  f o r  s e r v i c e s  

j o i n t l y  was seen as a messy s i t u a t i o n .  S t ro n g e r  than  th e  

b e s t  i n t e r e s t s  o f  c l i e n t s  were th e  i n t e r e s t s  o f  s t a f f  and 

o r g a n i s a t i o n a l  v i a b i l i t y .

A d i f f e r e n t  p la n n in g  model

D i s t r i c t ,  r e g io n a l  and some l o c a l  a u t h o r i t y  p a r t i c i p a n t s  

in  th e  Darenth  p r o j e c t  g r a d u a l l y  found  ways o f  w o rk in g  

t o g e t h e r  which were p r o d u c t i v e  and a c c e p ta b le  t o  a l l  

p a r t i e s  i n v o l v e d .  These new methods o f  i n t e r o r g a n i s a t i o n a l  

c o o p e ra t io n  and c o l l a b o r a t i o n  re p re s e n te d  a ve ry  d i f f e r e n t  

p i c t u r e  o f  p la n n in g  and im p le m e n ta t io n  f rom  t h a t  o f  

r a t i o n a l  comprehens ive p la n n in g  and were a d i r e c t  

c h a l le n g e  t o  th e  t r a d i t i o n a l  “ top-down"  v iew  o f  implemen

t a t i o n  ( e . g . D u n s i r e ,  1978).  Here, th e  p o l i t i c a l  r a t h e r  

than  t e c h n i c a l  e lem ent  i s  emphasized, r e c o g n is in g  th e  

c e n t r a l i t y  t h a t  f o r  someth ing  t o  change, someone has t o  

make someth ing  happen.

Shared v i s i o n :  A p r e r e q u i s i t e  f o r  c o l l a b o r a t i o n  was th e

deve lopment o f  a shared p h i lo s o p h y  o f  ca re  (Tyne, 1982; 

Webb, 1986; B r a z i l  e t  a7, 1988).  The f i r s t  s tage  o f  th e  

Darenth p r o j e c t  ach ieved  o n ly  h a l f  i t s  t a s k  because t h e r e  

was d i s s e n t  about  th e  model o f  ca re  wh ich  shou ld  have been 

p r o v id e d .  I n i t i a l l y ,  a few d i s t r i c t s  i d e n t i f i e d  " o r d i n a r y  

l i f e "  as th e  model o f  ca re  upon wh ich  t h e i r  s e r v i c e s  were
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t o  be based; o t h e r  d i s t r i c t s  f o l l o w e d  as new s t a f f  came 

i n t o  p o s t .  W ith  new s t a f f  a t  th e  r e g io n a l  l e v e l  as w e l l ,  

r e g io n a l  o f f i c e r s  to o  began t o  unde rs ta n d  th e  new model, 

acce p t  t h a t  i t  was f e a s i b l e  t o  p r o v id e  s e r v i c e s  i n  t h i s  

new way and f i n d  ways o f  s u p p o r t i n g  th e  e f f o r t s  o f  

d i s t r i c t s  t o  c r e a t e  such new s e r v i c e s .  A shared  v i s i o n  

meant a shared v o c a b u la r y ,  shared  g o a ls ,  a shared 

u n d e rs ta n d in g  o f  a c c e p ta b le  s e r v i c e  p r o v i s i o n  and a shared 

commitment t o  see new s e r v i c e s  b ro u g h t  i n t o  o p e r a t i o n .  A t  

th e  end o f  th e  p r o j e c t ,  r e g io n a l  o f f i c e r s  and th e  Darenth  

d i s t r i c t s  were u n i t e d  in  d e fe n d in g  th e  new s e r v i c e s  

a g a in s t  o t h e r  d i s t r i c t s  who c la im e d  i t  was to o  e x p e n s iv e .

Adequate re s ou rce s :  B r i n g in g  abou t  change r e q u i r e s

c o m m i t t in g  re s o u rc e s ,  t im e  and energy  t o  making i t  happen 

(Pressman and W i ld a v s k y ,  1973; Bardach, 1977).  The 

e x p e r ie n c e  o f  Darenth  showed t h a t  u n t i l  management t im e  a t  

th e  re g io n  was i d e n t i f i e d ,  th ro u g h  new s t a f f  appo in tm e n ts  

and th ro u g h  a g r e a t e r  commitment o f  tho se  a l r e a d y  

i n v o lv e d ,  t o  r e s o lv e  p rob lems which  had b u i l t  up; u n t i l  

t im e  was a l lo w e d  f o r  d i s c u s s in g  and a g re e in g  a new 

p h i lo s o p h y  o f  c a re ,  and f o r  d i s t r i c t s  t o  exp ress  t h e i r  

i n t e r e s t s ;  u n t i l  commitment o f  s e n io r  s t a f f  tow a rds  th e  

new menta l hand icap  u n i t s  was se cu red ,  v e ry  l i t t l e  

p rog re ss  was made. L ik e w is e ,  as was shown in  c h a p te r  7, 

u n t i l  d i s t r i c t s  a ls o  in v e s te d  re sou rce s  i n  l o c a l  s e n io r  

management s t a f f ,  i n  n e g o t i a t i o n s  w i t h  l o c a l  a u t h o r i t i e s
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a t  a s e n io r  l e v e l ,  i n  c r e a t i n g  w o rk in g  groups t o  see 

th ro u g h  s p e c i f i c  t a s k s ,  v e ry  l i t t l e  p ro g re s s  was made a t  

t h e  d i s t r i c t  l e v e l .  The management o f  change needs t o  be 

a d e q u a te ly  re s ou rce s  in  s e v e ra l  ways b e fo re  change can be 

b ro u g h t  ab o u t .

I n c e n t i v e s :  Reg iona l  o f f i c e r s  soon found how u s e fu l  i t  was 

t o  be a b le  t o  o f f e r  i n c e n t i v e s  t o  g e t  c o o p e ra t io n  f rom  

d i s t r i c t s  w h ich ,  i f  l e f t  t o  t h e i r  own d e v ic e s ,  m ig h t  have 

ac ted  d i f f e r e n t l y .  The f u n d in g  p o l i c y  was a f i n a n c i a l  

i n c e n t i v e  by g u a ra n te e in g  d o w r ie s  w i t h o u t  f u r t h e r  

n e g o t i a t i o n ;  i t  ach ieved  th e  r e g io n * a  goal o f  g e t t i n g  

peop le  o u t  o f  h o s p i t a l ,  and th e  d i s t r i c t ’ s o f  be ing  p a id  

f o r  t a k i n g  peop le  o u t  o f  h o s p i t a l .  The Darenth  p r o j e c t  

i t s e l f  was seen by many as o p p o r t u n i t y  t o  deve lop  new 

l o c a l  s e r v i c e s  and th u s  c r e a te  a new management u n i t  

w i t h i n  d i s t r i c t s ;  i t  meant co n fo rm in g  t o  th e  r e g i o n ’ s 

t i m e t a b l e ,  f o r  example, b u t  a l lo w e d  d i s t r i c t s  t o  expand 

t h e i r  l o c a l  s e r v i c e  p r o v i s i o n .  And, by r e c o g n is in g  th e  

r i g h t  o f  d i s t r i c t s  t o  d e c id e  s e r v i c e  models f o r  them se lves  

r a t h e r  than  co n fo rm in g  t o  th e  S te e r in g  G roup ’ s model,  t h a t  

f reedom was an i n c e n t i v e  f o r  d i s t r i c t s  t o  p a r t i c i p a t e ;  i t  

became an o p p o r t u n i t y  f o r  c r e a t i v e  s e r v i c e  deve lopment ,  in  

th e  f o r e f r o n t  o f  i d e o lo g y .

S i m i l a r l y ,  in  r e l a t i o n s  between l o c a l  a u t h o r i t i e s  and 

t h e i r  h e a l t h  a u t h o r i t i e s ,  f i n a n c i a l  i n c e n t i v e s  o f  be ing
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f u l l y  funded f o r  new s e r v i c e  p r o v i s i o n ,  o r g a n i s a t i o n a l  

i n c e n t i v e s  o f  expanded a c t i v i t y ,  budgets  and p e r s o n o n e l , 

and th e  o p p o r t u n i t y  o f  be ing  seen t o  be among th e  le a d e rs  

in  new ty p e s  o f  s e r v i c e s ,  a l l  p layed  a r o l e  i n  en cou ra g ing  

some l o c a l  a u t h o r i t i e s  t o  c o l l a b o r a t e  in  th e  Darenth  

p r o j e c t .

N e g o t i a t i o n  r a t h e r  than  commands: The second h a l f  o f  th e  

Darenth  p r o j e c t  i l l u s t r a t e d  how much more e f f e c t i v e  

n e g o t i a t i o n s  were, as a method o f  a c h ie v in g  com p l iance  and 

r e s o l u t i o n  o f  b lo ckag e s ,  than  was r e l i a n c e  on h i e r a r c h i c a l  

s t r u c t u r e s .  N e g o t i a t i o n  gene ra ted  a sense o f  shared 

ownersh ip  o f  bo th  p rob lems and r e s o l u t i o n s ,  bo th  between 

re g io n a l  o f f i c e r s  and d i s t r i c t s ,  and between d i s t r i c t  

h e a l t h  a u t h o r i t i e s  and lo c a l  a u t h o r i t i e s .  N e g o t i a t i o n  

gave scope f o r  l o c a l  i n t e r e s t s  t o  be ta ke n  i n t o  a cco u n t ,  

f o r  d i f f e r e n t  approaches t o  s e r v i c e s  t o  be deve loped in  

d i f f e r e n t  l o c a l i t i e s ,  and f o r  d i f f e r e n t  paces o f  changes 

t o  be a c c e p ta b le  w h i l s t  s t i l l  a l l o w in g  th e  o v e r a l l  

t i m e t a b le  t o  be met.

T h is  a c t i v e  p rocess  o f  n e g o t i a t i o n  wh ich  went on w i t h i n  a 

gene ra l  f ramework o f  broad o b j e c t i v e s  c l e a r l y  f i t s  A b e l l ’ s 

v iew  o f  o r g a n i s a t i o n s  re a ch in g  c o l l e c t i v e  d e c i s io n s  

th ro u g h  b a r g a in in g  and i n f l u e n c e  among d i f f e r e n t  groups o f  

s t a f f  ( A b e l l ,  1975).
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I n  o t h e r  i n s ta n c e s ,  more a g g re s s iv e  b a rg a in in g  went on 

o ve r  wh ich  agency would p r o v id e  s e r v i c e s  and th u s  ove r  

c o n t r o l  o f  re s o u rc e s ;  th e  n e g o t i a t i o n s  in  Greenwich as t o  

whe the r  l o c a l  h e a l t h  s e r v i c e s  were r e a l l y  th e  b e s t  agency 

t o  p r o v id e  f o r  th e  Darenth  r e s id e n t s  who d id  n o t  r e q u i r e  

c o n s ta n t  n u rs in g  ca re  ended w i t h  th e  boundary between 

h e a l t h  and s o c i a l  s e r v i c e s  be ing  s h i f t e d ,  and w i t h  fu n d in g  

be ing  handed o v e r .  I n  t h i s  case, th e  c o n f l i c t  was s e t t l e d  

by n e g o t i a t i o n s  i n  which h e a l t h  s e r v i c e s  l o s t  some o f  i t s  

"dom a in " ,  b u t  i t s  l e g i t im a c y  was c o n f i rm e d  in  i t s  

re m a in in g  sphere .  More was a t  s ta k e  than  a p r a c t i c a l  

a r rangement  as t o  who would p r o v id e  c a re ;  t h i s  d e c i s i o n  

a ls o  r e f l e c t e d  a s h i f t  i n  id e o lo g y  abou t  s e r v i c e s ,  c l i e n t s  

and ag enc ies  ( e . g .  Benson, 1975).

The e x p e r ie n c e  o f  th e  Darenth  p r o j e c t  th u s  p ro v id e d  l i t t l e  

s u p p o r t  f o r  government p o l i c y  aimed a t  s h i f t i n g  th e  

ba lance  o f  c a re ,  w i t h i n  th e  NHS and between h e a l t h  and 

l o c a l  a u t h o r i t y  s e r v i c e s .  I n  1983, th e  government a l lo w e d  

funds  t o  t r a n s f e r  from, h e a l t h  t o  l o c a l  a u t h o r i t i e s  f o r  th e  

ca re  o f  peop le  coming o u t  o f  long  s ta y  h o s p i t a l s ;  t h a t  

p ro v id e d  some i n c e n t i v e  towards  c o l l a b o r a t i o n  b u t  as much 

f o r  h e a l t h  a u t h o r i t i e s  w i t h  p r i v a t e  o r  v o l u n t a r y  

o r g a n i s a t i o n s  as w i t h  l o c a l  a u t h o r i t i e s .  I t  a l s o  c r e a te d  

a f u r t h e r  im ba lance ,  between peop le  in  h o s p i t a l  and those  

in  th e  community;  fu n ds  were now a v a i l a b l e  t o  p r o v id e  

s e r v i c e s  f o r  those  coming o u t  o f  h o s p i t a l ,  b u t  t h e r e  were
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no earmarked funds  f o r  th o se  who had remained i n  the  

community ,  o f t e n  w i t h  q u i t e  inadequa te  s e r v i c e s ,  o r  none 

a t  a l l .

C a r in a  f o r  Peop le :  new arrangements

The gove rnm en t ’ s response t o  t h i s ,  and t o  o t h e r  p rob lems 

o f  d e v e lo p in g  community c a re  on a more e x te n s i v e  s c a le  

than  b e fo r e ,  was t o  s e t  up an i n q u i r y  i n t o  p rob lems o f  

community c a re .  Both th e  A u d i t  Commission r e p o r t  (1986) 

and th e  G r i f f i t h s  r e p o r t  (1988) argued f o r  s t r u c t u r a l  

re fo rm s  as th e  o n ly  way fo rw a r d :  f i n a n c i a l  i n c e n t i v e s  t o

p r o v id e  community-based r a t h e r  than  r e s i d e n t i a l  c a re ,  and 

o r g a n i s a t i o n a l  i n c e n t i v e s  t o  make c o l l a b o r a t i o n  between 

s t a t u t o r y  agenc ies  and betwen them and th e  p r i v a t e / v o l u n -  

t a r y  s e c t o r  more f r u i t f u l  and f r e q u e n t .  W i th o u t  such 

changes, community ca re  would  c o n t in u e  t o  be somewhat 

c h a o t i c ,  r e p r e s e n t in g  poor  v a lu e  f o r  money, and p r o v i d i n g  

an inadequa te  range o f  s e r v i c e s  t o  some, and none t o  

o t h e r s .

The more r a d i c a l  changes recommended in  C a r in g  f o r  Peop le  

(Cm 849, 1990) were t h e r e f o r e  an i n d i r e c t  adm iss ion  t h a t

f o u r t e e n  yea rs  o f  j o i n t  p la n n in g  had l a r g e l y  f a i l e d  t o  

a ch ie ve  th e  s h i f t  i n  s e r v i c e  p r o v i s i o n  i t  was in te n d e d  t o  

b r i n g  a b ou t .  The new ar rangements  re p re s e n te d  new w o rk in g  

r e l a t i o n s h i p s  f o r  h e a l t h  and lo c a l  a u t h o r i t i e s ,  b u t  w i t h  

a c l e a r e r  s e t  o f  r e s p o n s i b i l i t i e s  f o r  each a u t h o r i t y .  We
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now examine th e  e x t e n t  t o  which th e se  new measures would  be 

o f  h e lp  t o  h o s p i t a l  c l o s u r e s .

Loca l  a u t h o r i t i e s  g iv e n  a c l e a r  lead  t o  p r o v i d e  s o c i a l  

c a r e : T h is  fo rm a l  a l l o c a t i o n  o f  r e s p o n s i b i l i t y  f o r  s o c i a l  

ca re  p r o v i s i o n  -  accommodation, day ca re  and d o m i c i l i a r y  

s e r v i c e s ,  s u p p o r t  t o  c a r e r s  -  a t te m p ts  t o  e l i m i n a t e  

s i t u a t i o n s  where h e a l t h  and s o c i a l  s e r v i c e s  a u t h o r i t i e s  

t h i n k  th e  o t h e r  agency sh o u ld  be r e s p o n s ib le  f o r  p r o v i d i n g  

a p a r t i c u l a r  s e r v i c e .

We have shown t h a t  i n  a t te m p ts  a t  j o i n t  p la n n in g ,  those  

a u t h o r t i e s  wh ich  were s e r io u s  abou t  j o i n t  p la n n in g  had 

t r i e d  t o  c l a r i f y  th e  boun d a r ie s  between o r g a n i s a t i o n s ,  and 

had come t o  a v a r i e t y  o f  agreements them se lves  on on which 

a u t h o r i t y  would  p r o v id e  what s e r v i c e s  (see c h a p te r  9 ) .  

S h a r ing  r e s p o n s i b i l i t y  f o r  s e r v i c e  p r o v i s i o n  was 

u n c o m fo r ta b le  f o r  a g e n c ie s ;  i t  l e f t  t o o  much c o n fu s io n  

abou t  each o n e ’ s r e s p o n s i b i l t i e s ,  and resen tm en t  by l o c a l  

a u t h o r i t i e s  when th e y  th o u g h t  l o c a l  h e a l t h  s e r v i c e s  were 

p r o v i d i n g  s e r v i c e s  th e y  c o u ld  p r o v id e  b u t  f o r  l a c k  o f  

f u n d in g .  P la c in g  lead r e s p o n s i b i l i t y  w i t h  l o c a l  

a u t h o r i t i e s  f o r  th e  s o c i a l  ca re  e lem ents  o f  community ca re  

th u s  goes some way towards  e n s u r in g  th e  c l a r i t y  o f  

r e s p o n s i b i l i t y  which s e v e ra l  o f  th e  a u t h o r i t i e s  in  th e  

Darenth p r o j e c t  t r i e d  t o  c r e a te  f o r  th e m se lve s .  As we 

s h a l l  see l a t e r ,  t h e r e  a re  s t i l l  some a reas  o f  a m b ig u i t y ,
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and th e  need f o r  j o i n t  p la n n in g  has by no means been
/

e l im in a t e d .

The lead  r e s p o n s i b i l i t y  f o r  l o c a l  a u t h o r i t i e s ,  coup led  

w i t h  o t h e r  measures,  such as th e  p u b l i c a t i o n  o f  annual 

community ca re  p la n s ,  i s  in ten d ed  t o  in c r e a s e  th e  

a c c o u n t a b i l i t y  o f  l o c a l  a u t h o r i t i e s  f o r  e n s u r in g  community 

ca re  s e r v i c e s  a re  a v a i l a b l e  f o r  t h e i r  r e s i d e n t s .  However, 

i t  i s  n o t  c l e a r  t h a t  t h i s  measure w i l l  make any d i f f e r e n c e  

t o  a u t h o r i t i e s  in v o lv e d  in  h o s p i t a l  c l o s u r e s ;  i t  

addresses a d i f f e r e n t  p rob lem , o f  r e s p o n s i b i l i t i e s  f o r  

peop le  a l r e a d y  in  th e  community.  The l o c a l  a u t h o r i t i e s  in  

th e  Darenth  p r o j e c t  were f i r m  a l l  i n  c l a im in g  t h a t  th e y  

needed fu n d in g  f rom  th e  h e a l t h  s e r v i c e  t o  ta k e  on 

r e s p o n s i b i l i t y  f o r  l o n g - s t a y  h o s p i t a l  p a t i e n t s  even a f t e r  

th e y  had moved t o  th e  community.  W i th o u t  c l e a r  f i n a n c i a l  

i n c e n t i v e s ,  l o c a l  a u t h o r i t i e s  were and a re  u n w i l l i n g  t o  

a c t  f o r  l o n g - s t a y  h o s p i t a l  r e s i d e n t s .

S e p a r a t io n  o f  p u rc h a s e r  and p r o v i d e r : The i d e n t i f i c a t i o n

o f  two f u n c t i o n s ,  o f  p u rc h a se r  f o r  th e  assessment o f  l o c a l  

needs, and o f  p r o v i d e r  t o  p ro v id e  s e r v i c e s  t o  meet those  

needs, p a r a l l e l s  th e  re fo rm s  which a re  t a k i n g  p la c e  in  th e  

NHS, a l th o u g h  these  a re  be ing  le s s  r i g o r o u s l y  pursued in  

s o c i a l  s e r v i c e s .  Assessment o f  l o c a l  needs w i l l  be 

agg rega ted  on th e  b a s is  o f  t r e n d s  a r i s i n g  f rom  i n d i v i d u a l  

assessments,  consumer w ishe s ,  no ted gaps in  s e r v i c e s ,  and
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so on. Once needs a re  i d e n t i f i e d ,  i t  w i l l  be up t o  th e  

s o c i a l  s e r v i c e s  depar tm en t  t o  p r o v id e  s e r v i c e s  u s in g  t h e i r  

own s t a f f  o r  t o  ' 'pu rchase"  s e r v i c e  f rom  o t h e r  agences, 

p r i v a t e ,  v o l u n t a r y ,  o r  th e  NHS. The i n t e n t i o n  was t o  make 

s o c i a l  s e r v i c e s  depar tm en ts*  p r i n c i p a l  f u n c t i o n  one o f  

s t r a t e g i c  p la n n in g ,  w i t h  u l t i m a t e l y  i t s  p r o v i d e r  

a c t i v i t i e s  d e c l i n i n g  in  im po r tance  t o  th e  o v e r a l l  work o f  

th e  d e pa r tm en t .  As in  th e  NHS, i t  was assumed by c e n t r a l  

government t h a t  s h a r in g  r e s p o n s i b i l i t y  f o r  needs assess

ment and s e r v i c e  p r o v i s i o n  had a l lo w e d  th e  p r o v i d e r  s id e  

t o  domina te  s e r v i c e  p la n n in g ;  th e  v o ic e  o f  th e  consumer 

and th e  concep t  o f  e f f i c i e n c y  (and perhaps e f f e c t i v e n e s s )  

were overwhelmed by s e r v i c e  p r o v i d e r  i n t e r e s t s .  

Purchase rs  would be a b le  t o  shop around f o r  o t h e r  

p r o v i d e r s ,  e i t h e r  a t  more economic c o s t s  o r  f o r  more 

c r e a t i v e  s e r v i c e  p r o v i s i o n .

The ev id en ce  o f  th e  Darenth  p r o j e c t  s u p p o r ts  t h i s  approach 

t o  some e x t e n t .  The s e p a r a t i o n  o f  p u rc h a s in g  ( i d e n t i f y i n g  

needs and then  d e c id in g  what s e r v i c e s  were needed t o  meet 

those  needs) and p r o v i s i o n  o f  s e r v i c e s  d id  r e s u l t  in  a 

w id e r  range o f  o p t i o n s  be ing  c o n s id e re d ,  w i t h  more 

emphasis on s u p p o r t i n g  th e  independence o f  th e  r e s id e n t s .  

Three DHAs in  th e  p r o j e c t  had l o c a l  h o s p i t a l - b a s e d  mental 

hand icap s e r v i c e s .  I t  was e v id e n t  t h a t  th e  s e r v i c e s  they  

p lanned f o r  t h e i r  Darenth  r e s id e n t s  were s t r o n g l y  

i n f l u e n c e d  by th e  i n t e r e s t s  o f  t h e i r  e x i s t i n g  w o r k fo r c e ;
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th e y  were th e  o n ly  d i s t r i c t s  wh ich  proposed a n u rs in g  

s t r u c t u r e  f o r  r e s i d e n t i a l  s e r v i c e s  ( a l t h o u g h  o th e r  

d i s t r i c t s  a l lo w e d  nurses  t o  c o n t in u e  on a n u rs in g  grade 

p a r a l l e l  t o  rem a in in g  s t a f f  on A &C g ra d e s ) .  Over th e  

y e a rs ,  two o f  th e se  t h r e e  d i s t r i c t s  m o d i f i e d  t h e i r  s e r v i c e  

model t o  make i t  more f l e x i b l e  and le s s  t r a d i t i o n a l ;  in  

D a r t f o r d ,  t h e  t r a d i t i o n  o f  a n u r s i n g  model o f  ca re  was 

s t i l l  dom inant  even a f t e r  Darenth  c lo s e d .

In  th o s e  d i s t r i c t s  wh ich  d id  n o t  s t a r t  th e  Darenth  p r o j e c t  

w i t h  p r o v i d e r  i n t e r e s t s ,  th e  s e r v i c e s  p lanned r e f l e c t e d  t o  

a much g r e a t e r  degree th e  new s e r v i c e  p h i lo s o p h y .  These 

d i s t r i c t s  o f f e r e d  more c h o ic e  t o  t h e i r  c l i e n t s  f o r  l i v i n g  

a r rangem en ts ,  and were more w i l l i n g  t o  c o n s id e r  s e r v i c e s  

f rom  a v a r i e t y  o f  a g e n c ie s .  So th e  re s e a rch  does sugges t  

t h a t  where assessment and p r o v i s i o n  a re  th e  r e s p o n s i b i l i t y  

o f  th e  same a u t h o r i t y ,  t h e r e  i s  a tendency  f o r  p r o v i d e r  

i n t e r e s t s  t o  r e s t r i c t  c o n s i d e r a t i o n  o f  a l t e r n a t i v e  fo rms 

o f  s e r v i c e  p r o v i s i o n .  And, th e  e x p e r ie n c e  o f  e s t a b l i s h i n g  

w o rk in g  r e l a t i o n s h i p s  w i t h  hous ing  a s s o c i a t i o n s  and 

c o n s o r t i a  d id  enab le  h e a l t h  a u t h o r i t i e s  t o  a c t  as 

p u rc h a s in g  a u t h o r i t i e s ,  showing how such a rrangements  

c o u ld  o p e ra te ,  even i f  on a modest s c a le .

Assessment and case management: Local  a u t h o r i t i e s  a re

g ive n  r e s p o n s i b i l i t y  f o r  c o n d u c t in g  an assessment o f  an 

i n d i v i d u a l ’ s need f o r  s o c i a l  c a re ,  i n c l u d i n g  r e s i d e n t i a l
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o r  n u rs in g  home c a re ,  d e s ig n in g  a package o f  ca re  t o  meet 

tho se  needs and e n s u r in g  s e r v i c e s  a re  p ro v id e d .  Assessment 

i s  t o  be more than  a d e t e r m in a t io n  o f  e l i g i b i l i t y  f o r  a 

p a r t i c u l a r  s e r v i c e .  I t  i s  t o  be unde r taken  f o r  peop le  

whose needs a re  complex ( th e y  would r e q u i r e  many d i f f e r e n t  

t y p e s  o f  s e r v i c e s )  and would  p ro b a b ly  r e q u i r e  s e r v i c e s  

f rom  more than  one agency. The o b j e c t i v e  o f  assessment i s  

t o  d e te rm in e  w he ther  i n d i v i d u a l s  c o u ld  remain l i v i n g  in  

t h e i r  own homes w i t h  s u p p o r t ,  and i f  n o t ,  what t y p e  o f  

r e s i d e n t i a l  ca re  would  be most a p p r o p r i a t e .

F o l lo w in g  assessment,  a case manager sh ou ld  be a p p p o in te d ,  

t o  ensure  t h a t  c l i e n t s  g e t  th e  s e r v i c e s  th e y  need, and 

t h a t  t h e  p r o v i s i o n  o f  s e r v i c e s  i s  m o n i to re d .  Case 

management i s  an im p o r ta n t  componant o f  th e  new p rocedu res  

f o r  community ca re  because i t  i s  th e  means by wh ich  peop le  

w i l l  be ke p t  in  th e  community w i t h  a range o f  s e r v i c e s  t o  

ca re  f o r  them, r a t h e r  than  r e c e i v i n g  th e  s im p le r  o p t i o n  o f  

r e s i d e n t i a l  c a re .

The Darenth  p r o j e c t  has l i t t l e  t o  c o n t r i b u t e  t o  

d e te rm in in g  w he ther  t h i s  asp ec t  o f  th e  new l e g i s l a t i o n  

w i l l  be h e l p f u l .  In  some d i s t r i c t s ,  someth ing  l i k e  case 

management was b e g in n in g  t o  be developed towards  th e  end 

o f  th e  re s e a rc h ,  and i n  these  in s ta n c e s ,  th e  programmes 

deve loped f o r  c l i e n t s  appeared t o  be more v a r i e d  and 

im a g in a t i v e  as w e l l  as more focussed  on g i v i n g  them
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s p e c i f i c  t y p e s  o f  e x p e r ie n c e  o r  l e a r n i n g  p a r t i c u l a r  

s k i l l s .  What e v idence  t h e r e  i s ,  t h e n ,  lends  s u p p o r t  t o  

t h i s  approach o f  assessment o f  needs and case management 

as th e  means o f  e n s u r in g  a p p r o p r i a t e  s e r v i c e  d e l i v e r y .

Encouragement o f  p r i v a t e  and v o l u n t a r y  s e c t o r s :  Local

a u t h o r i t i e s  a re ,  a t  t h e  same t im e ,  encouraged t o  work more 

c l o s e l y  w i t h  p r i v a t e  and v o l u n t a r y  o r g a n i s a t i o n ,  n o t  o n ly  

f o r  r e s i d e n t i a l  ca re  b u t  f o r  th e  whole range o f  s e r v i c e s  

wh ich  c o u ld  be r e q u i r e d  by c l i e n t s .  S o c ia l  s e r v i c e s  

a u t h o r i t i e s  have been g ive n  s t r a t e g i c  p la n n in g  r o l e :  

i d e n t i f y i n g  needs and s e r v i c e s  r e q u i r e d  t o  meet those  

needs, b u t  w o rk in g  towards  d i v e s t i n g  them se lves  o f  many o f  

t h e i r  d i r e c t  p r o v i s i o n  o f  s e r v i c e s  and e n co u ra g in g  th e  

deve lopment o f  v o l u n t a r y  o r g a n i s a t i o n s  t o  make s e r v i c e  

p r o v i s i o n .  C e n t ra l  government saw s o c i a l  s e r v i c e s  

depar tm en ts  as monopoly p r o v i d e r s ;  c o m p e t i t i o n  o f  

s e r v i c e  p r o v i s i o n  wou ld ,  i t  was hoped, promote c h o ic e  

and e f f i c i e n c y .

P a r t i c i p a n t s  in  th e  Darenth  p r o j e c t  would have found  m e r i t  

in  such p r o p o s a ls .  The Darenth  p r o j e c t  gave a

c o n s id e r a b le  b oos t  t o  th e  in v o lv e m e n t  o f  hous ing  

a s s o c i a t i o n s  in  p r o v i d i n g  hous ing  s e r v i c e s  f o r  peop le  w i t h  

severe  h and icaps ,  someth ing  o f  wh ich  th e y  had l i t t l e  

p r e v io u s  e x p e r ie n c e .  The h o s p i t a l  c l o s u r e ,  here  and in  

o t h e r  p a r t  o f  England, c re a te d  a new m arke t  f o r  hous ing



a s s o c i a t i o n s .  The deve lopment o f  c o n s o r t i a  was a l s o  a 

d i r e c t  o f f s h o o t  o f  th e  " o r d i n a r y  l i f e "  p h i l o s o p h y ;  a new 

managing agency was needed t o  ta k e  houses o u t  o f  NHS ( o r  

l o c a l  a u t h o r i t y )  hands and work d i r e c t l y  w i t h  hous ing  

a s s o c i a t i o n s ,  d i s t a n c i n g  th e  s t a t u t o r y  agenc ies  even 

f u r t h e r  f rom  th e  hous ing  s id e  o f  new s e r v i c e s .

The Darenth  e x p e r ie n c e ,  however,  perhaps sugg es ts  t h a t  in  

in n e r  c i t y  a reas a t  l e a s t ,  t h e r e  w i l l  be few p r i v a t e  o r  

v o l u n t a r y  r e s i d e n t i a l  homes f o r  s t a t u t o r y  a g enc ies  t o  use. 

The reasons f o r  t h i s ,  i t  would  seem, r e l a t e  t o  th e  s i z e  o f  

houses a v a i l a b l e  i n  t h i s  k in d  o f  a rea ,  and in  London a t  

l e a s t ,  t h e ' c o s t  o f  hous ing  and th e  c o s t  o f  a d a p t in g  i t  f o r  

peop le  w i t h  r e s t r i c t e d  m o b i l i t y .  A s ide  f rom  hous ing  

a s s o c i a t i o n s ,  t h e r e  was l i t t l e  c o n t a c t  w i t h  o t h e r  

v o l u n t a r y  a g e n c ie s ,  and no p r i v a t e  homes used w i t h i n  th e  

ca tchment  a rea .  F u r t h e r ,  th e  c o n s o r t i a  e s t a b l i s h e d  were 

in  r e a l i t y  dominated by th e  s t a t u t o r y  a g e n c ie s ;  w i t h o u t  

t h e i r  s u p p o r t  and f u n d in g ,  th e y  would  n o t  have g o t  s t a r t e d  

and would  have found i t  hard t o  have k e p t  g o in g .  Bes ides 

r e s i d e n t i a l  s e r v i c e s  v o l u n t a r y  o r g a n i s a t i o n s  p r o v id e  

o t h e r  ty p e s  o f  s e r v i c e s  such as r e s p i t e  c a re ,  day c e n t r e s ,  

h e lp in g  peop le  t o  f i n d  employment o r  employment t r a i n i n g ;  

these  a re  n o t  y e t  so numerous as t o  be a b le  t o  c a t e r  f o r  

th e  numbers o f  peop le  who r e q u i r e  such s e r v i c e s .

H e a l th  a u t h o r i t i e s  t o  c o l l a b o r a t e  w i t h  l o c a l  a u t h o r i t i e s
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and f a m i l y  h e a l t h  s e r v i c e  a u t h o r i t i e s  t o  p roduce  j o i n t  

community ca re  p l a n s :  D e s p i te  th e  c l a r i f i c a t i o n  o f  th e

lead  r e s p o n s i b i l i t i e s  o f  l o c a l  a u t h o r i t i e s ,  c e n t r a l  

government s t i l l  r e co g n ise d  t h a t  j o i n t  p la n n in g  would  

s t i l l  be necessa ry .  Those f o r  whom i t  has i n  th e  p a s t  

been most d i f f i c u l t  t o  p r o v id e  community c a re  s t i l l  

r e q u i r e  a c o o rd in a te d  range o f  s e r v i c e s  f rom  s e v e ra l  

a g e n c ie s ;  even th e  new a r rangements  c o u ld  n o t  e l i m i n a t e  

th e  need f o r  j o i n t  in v o lv e m e n t  w i t h  c l i e n t s  h a v in g  complex 

needs .

The lead  g ive n  t o  l o c a l  a u t h o r i t i e s  i n  i n i t i a t i n g  

assessment o f  peop le  w i t h  such complex s o c i a l  and medica l  

needs in c lu d e d  c a l l i n g  on med ica l  and n u r s i n g  i n p u t s  t o  

assessments .  Local a u t h o r i t i e s  a re  r e q u i r e d  t o  i n v o l v e  

h e a l t h  a u t h o r i t i e s  and v o l u n t a r y  o r g a n i s a t i o n s  in  th e  

p r o d u c t i o n  o f  community ca re  p la n s ,  and w i t h  h e a l t h  

a u t h o r i t i e s  in  p a r t i c u l a r ,  t o  reach agreements on wh ich  

s e r v i c e s  w i l l  be p ro v id e d  by whi,ch a u t h o r i t y .  . P la n n in g  

agreements o r  j o i n t  p la n s  a re  t o  be th e  means by which 

such is s u e s  as common g o a ls ,  agreed p o l i c i e s  f o r  

assessment,  case management, re so u rce s  f o r  community ca re  

and q u a l i t y  s ta n d a rd s  a re  t o  be e s t a b l i s h e d .

Some fo rm  o f  j o i n t  p la n n in g  i s  th u s  seen as a c o n t i n u in g  

n e c e s s i t y .  What i s  new i s  th e  a t te m p t  t o  d e f i n e  th e  s c a le  

and scope o f  such p la n s ,  and t o  p la c e  them in  a f ramework
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o f  re so u rce s  a v a i l a b l e  t o  each a u t h o r i t y ,  t o  fo c u s  on 

outcomes r a t h e r  than  p roc e ss .  The fo rm  t h a t  j o i n t  

p la n n in g  i s  t o  ta k e  has t h e r e f o r e  changed c o n s id e r a b l y ,  

and has become l i n k e d  w i t h  how a u t h o r i t i e s  a re  t o  work 

t o g e t h e r  beyond th e  s ta g e  o f  p la n n in g .

The Darenth  p r o j e c t  genera ted  ve ry  l i t t l e  j o i n t  p la n n in g  

o r  c o l l a b o r a t i o n  and t h e r e  i s  no reason t o  assume t h a t  th e  

new i n j u n c t i o n s  about  j o i n t  p la n n in g  w i l l  n e c e s s a r i l y  be 

anymore s u c c e s s f u l ;  a l l  t h e  o ld  prob lems w i l l  rem a in .  

A u t h o r i t i e s  w i l l  have t h e i r  own p r i o r i t i e s  f o r  s e r v i c e s  

and f o r  re so u rce  u t i l i s a t i o n .  They w i l l  f a v o u r  s e r v i c e  

deve lopments  by t h e i r  own s t a f f  o ve r  tho se  o f  o t h e r  

o r g a n i s a t i o n s ,  and have t h e i r  own p e r c e p t io n s  o f  c l i e n t s ’ 

needs. They w i l l  be r e l u c t a n t  t o  become in v o lv e d  i n  j o i n t  

s i t u a t i o n s  because o f  t h e  a m b ig u i t y  and u n c e r t a i n t y  o f  

r e s p o n s i b i l i t y  wh ich  t h a t  g e n e ra te s .

What may improve th e  c a p a c i t y  o f  o r g a n i s a t i o n s  t o  reach 

agreement i s  t h e i r  newly e s t a b l i s h e d  c o n t r a c t i n g  

p ro ce d u re s ,  f o r  th e se  most c l o s e l y  a p p rox im a te  th e  way in  

which a u t h o r i t i e s  in  th e  Darenth  p r o j e c t  reached agreement 

w i t h  each o t h e r .  As we showed in  c h a p te r  9, t h e r e  was 

l i t t l e  c o l l a b o r a t i o n  b u t  in  t h r e e  in s ta n c e s ,  gen e ra l  

agreement was reached on which agency shou ld  p r o v id e  th e  

whole  o r  a m a jo r  p a r t  o f  l o c a l  menta l hand icap  s e r v i c e s ;  

th ese  t h r e e  in s ta n c e s  showed a s h i f t  t o  l o c a l  a u t h o r i t y

357



w i t h  fu n d s  f o l l o w i n g  t h i s  s h i f t .  The same e f f e c t  co u ld  

now be ach ieved  w i t h  much le s s  p u b l i c  c o n t r o v e r s y  by one 

agency c o n t r a c t i n g  th e  p r o v i s i o n  o f  s e r v i c e s  f rom  a n o th e r .  

I t  i s  p o s s ib le  t h a t  d e a ls  w i l l  be s t r u c k  l o c a l l y  i n  which 

one agency w i l l  buy o u t  t h e  s e r v i c e  r e s p o n s i b i l i t i e s  o f  

o t h e r  a g e n c ie s .  What we know i s  t h a t  a l t r u i s m  w i l l  n o t  be 

th e  b a s is  f o r  t h i s  t o  happen; e n l i g h t e n e d  s e l f - i n t e r e s t  

i s  more l i k e l y  t o  lead  tow ards  such agreements .

T r a n s fe r  o f  s o c i a l  s e c u r i t y  funds  t o  l o c a l  a u t h o r i t i e s :  

As a means o f  f u n d in g  th e  deve lopment o f  community and 

d o m i c i l i a r y  s e r v i c e s  t o  m a in ta in  peop le  in  t h e i r  own 

homes, l o c a l  a u t h o r i t i e s  w i l l  have t r a n s f e r e d  t o  them th e  

" c a re "  e lem en t  o f  s o c i a l  s e c u r i t y  fu n ds  c u r r e n t l y  used t o  

m a in ta in  peop le  in  r e s i d e n t i a l  and n u rs in g  homes. T h is  

w i l l  become a v a i l a b l e  t o  fund  community s e r v i c e s  i f  these  

a re  seen as more a p p r o p r i a t e ,  th u s  end ing  th e  p e rv e rs e  

i n c e n t i v e  o f  r e s i d e n t i a l  ca re  in  p r i v a t e  and v o l u n t a r y  

homes b e ing  seen as a f r e e  ( o r  a lm os t  f r e e )  s e r v i c e  f o r  

l o c a l  a u t h o r i t i e s .

To f u r t h e r  d im in i s h  th e  d i f f e r e n c e  in  l e v e l s  o f  b e n e f i t s  

a v a i l a b l e  a c c o rd in g  t o  th e  n a tu re  o f  th e  accommodation, 

a l l  peop le  who a re  dependent on p u b l i c  fu n ds  t o  m a in ta in  

them se lves  in  p r i v a t e  o r  v o l u n t a r y  r e s i d e n t i a l  o r  n u rs in g  

homes w i l l  be e l i g i b l e  f o r  income s u p p o r t  and hous ing  

b e n e f i t  a t  th e  same le v e l  as th e y  would be had they
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remained in t h e i r  own homes.

These measures shou ld  go some way t o  a l l e v i a t i n g  the  

re cog n ised  d i f f i c u l t i e s  in  d e v e lo p in g  community s e r y i c e s  

by l o c a l  a u t h o r i t i e s  and in  s u p p o r t i n g  th e  lead  r o l e  o f  

l o c a l  a u t h o r i t i e s  as th e  p la n n e r  and p u rc h a se r  o f  

community ca re  s e r v i c e s .  By t r a n s f e r i n g  funds  t o  l o c a l  

a u t h o r i t i e s  and g i v i n g  them th e  lead  r e s p o n s i b i l i t y  f o r  

a sse ss in g  th e  a p p r o p r i a t e  s e r v i c e s  f o r  c l i e n t s ,  th e  a b i l i 

t y  o f  h e a l t h  a u t h o r i t i e s ,  o r  p r i v a t e  o r  v o l u n t a r y  bod ies  

f o r  d e v e lo p in g  r e s i d e n t i a l  s e r v i c e s  w i t h o u t  l o c a l  

a u t h o r i t y  c o n s u l t a t i o n  i s  e l im in a t e d ,  a sou rce  o f  

c o n s id e r a b le  concern  t o  l o c a l  a u t h o r i t i e s  a f t e r  Care in  

th e  Community c i r c u l a r .  These measures a l s o  h i g h l i g h t  th e  

e f f e c t i v e n e s s  o f  f i n a n c i a l  i n c e n t i v e s ;  c e n t r a l  government 

has been s u r p r i s e d  as th e  speed a t  which l o c a l  a u t h o r i t i e s  

have moved t o  d i v e s t  them se lves  o f  d i r e c t  management o f  

homes f o r  e l d e r l y  pe rsons ,  coming q u i c k l y  t o  management 

ar rangements  w i t h  hous ing  a s s o c i a t i o n s  in  o r d e r  t o  

maximise th e  s o c i a l  s e c u r i t y  c o n t r i b u t i o n  t o  m eet ing  th e  

ru n n in g  c o s t s  o f  th o se  homes. These new management 

ar rangements  were p io ne e re d  in  th e  Darenth  p r o j e c t  by 

h e a l t h  a u t h o r i t i e s .

T h is  new a r rangem ent ,  however,  would  have l i t t l e  im pac t  on 

h o s p i t a l  c l o s u r e s .  The amount o f  money a v a i l a b l e  i s  now 

capped. Local a u t h o r i t i e s  m igh t  f e e l  no i n c e n t i v e  t o
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c o n t r i b u t e  t o  th e  c o s t  o f  peop le  th e y  see as th e  

r e s p o n s i b i l i t y  o f  th e  h e a l t h  s e r v i c e ,  e s p e c i a l l y  i f  

c l i e n t s  coming o u t  o f  h o s p i t a l  were i n  c o m p e t i t i o n  w i t h  

r e s i d e n t s  o f  th e  community f o r  th e  use o f  a l i m i t e d  

re s o u rc e .  H o s p i t a l  r e s i d e n t s  may t h e r e f o r e  do worse under 

t h i s  a r rangement  than  th e y  d id  b e fo r e .

C a r in g  f o r  Peop le  p r o v id e s  r e s o l u t i o n s  t o  many o f  th e  

is su e s  f o r  wh ich  j o i n t  p la n n in g  was unab le  t o  t a c k l e .  

I t  succeeds in  t r a n s f e r r i n g  funds  t o  l o c a l  a u t h o r i t i e s  

w i t h o u t  t a k i n g  i t  f rom  h e a l t h  s e r v i c e  a c t i v i t i e s .  I t  

e l i m i n a t e s  a b ia s  tow ards  r e s i d e n t i a l  o r  n u rs in g  home 

c a re .  I t  p r o v id e s  a new f ramework f o r  j o i n t  p l a n n in g :  I t

c l a r i f i e s  r o l e s  and r e s p o n s i b i l i t i e s  o f  th e  main 

a u t h o r i t i e s ,  and p r o v id e s  a means by wh ich  th e y  may be 

h e ld  p u b l i c l y  a c c o u n ta b le .  I t  p la c e s  c l i e n t s ,  and where 

th e y  e x i s t ,  t h e i r  c a r e r s ,  more c e n t r a l l y  i n  th e  p rocesses  

by wh ich  needs a re  de te rm ined  and s e r v i c e s  deve loped .

I t  a l s o  re p r e s e n ts  a r e t r e a t  by c e n t r a l  government f rom 

o f f e r i n g  gu idance  on th e  l e v e l s  o f  p r o v i s i o n  which h e a l t h  

and l o c a l  a u t h o r i t i e s  sh o u ld  make a v a i l a b l e ;  community 

ca re  s e r v i c e s  a re  now c l e a r l y  seen as a m a t te r  t o  be 

s e t t l e d  by l o c a l  p u rc h a s e rs ,  in  r e l a t i o n  t o  th e  amount 

th e y  w ish  t o  spend on community c a re  and a l l  t h e  o th e r  

s e r v i c e s  f o r  which th e y  a re  r e s p o n s ib le .  The recom

mendat ion  f o r  a M i n i s t e r  o f  S ta te  f o r  community ca re  was
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r e j e c t e d ,  a l th o u g h  m o n i t o r i n g  o f  community ca re  p la n s  w i l l  

be c a r r i e d  o u t  by th e  S o c ia l  S e rv ic e s  I n s p e c t o r a t e  wh ich  

may in fo rm  th e  S e c r e ta ry  o f  S ta te  o f  th e  need f o r  

d i r e c t i v e s  i f  key o b j e c t i v e s  a re  n o t  be ing  met; RHAs w i l l  

c o n t in u e  t o  m o n i to r  DHAs and FHSAs. The Department o f  

H e a l th  a l s o  r e f r a i n e d  f rom  p r e s c r i b i n g  l o c a l  c o n s u l t a t i o n  

p rocesses  on community ca re  p la n s .

The re q u i re m e n t  f o r  community ca re  p la n s  t o  be p u b l i s h e d  

may p rove  t o  be an e f f e c t i v e  means o f  g e n e ra t in g  more 

w idesp read  knowledge and s u p p o r t  f o r  community ca re  

s e r v i c e s .  Community ca re  is su e s  w i l l  now be debated i n  a 

much more p o l i t i c a l  a tmosphere,  unab le  t o  be h idden among 

o th e r  s e r v i c e s  as b e fo re .  What remains t o  be seen i s  th e  

amount o f  fun d s  a v a i l a b l e  f o r  f u r t h e r  deve lopment o f  such 

s e r v i c e s .  The gene ra l  p re s s u re  on bo th  h e a l t h  and l o c a l  

a u t h o r i t y  s e r v i c e s  c u r r r e n t l y  be ing  e xp e r ie n c e d  i s  l e a d in g  

t o  a lo s s  o f  l o c a l  a u t h o r i t y  s e r v i c e s  f o r  th e  main 

p r i o r i t y  g roups .
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