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Glossary of acronyms

The Department for Communities and Local Government sets policy on supporting local
government; communities and neighbourhoods; regeneration; housing; planning, building
and the environment; and fire.

The Department for Work and Pensions is responsible for welfare and pension policy and is
a key player in tackling child poverty.

Employment, Education and Training provision, which may be delivered by statutory
agencies or voluntary and community organisations.

Enhanced Housing Options — extending Local Authority Housing Options provision. In 2008
the Government launched the Enhanced Housing Options (EHO) trailblazers to deliver more
integrated housing and employment advice.

General Certificate of Secondary Education. Qualification at the end of compulsory
schooling.

The Homes and Communities Agency (HCA) is the single, national housing and regeneration
agency for England. The HCA was created on 1 December 2008 by bringing together
regeneration body English Partnerships, the investment arm of the Housing Corporation, the
Academy for Sustainable Communities and a number of housing and regeneration
programmes from Communities and Local Government

Information, advice and guidance on job seeking and training opportunities, which may be
delivered by statutory agencies or voluntary and community organisations.

Jobcentre Plus is an executive agency of the Department for Work and Pensions. It provides
services that support people of working age from welfare into work, and helps employers to
fill their vacancies.

Jobseekers Allowance, known as JSA, is a benefit for people who are of working age but are
out of work, or work less than 16 hours a week on average.

Local Area Agreements. Three year agreements introduced in 2008 for all local areas
(negotiated by the local authority on behalf of the Local Strategic Partnership, partnerships
which allow multiple agencies and local, public, private, community and voluntary
organisations to work together on local issues) and central government which set out how
local priorities will be addressed through the development and delivery of local solutions.

Local Strategic Partnership. Partnership led by the local authority with partners from other
statutory sectors (e.g. police, health, JCP), private sector/employers and the voluntary and
community sector. Responsible for developing a Sustainable Community Strategy and
delivering this through the LAA (above).

National Indicator. One of the National Indicator Set (NIS) introduced by DCLG in 2007 for
central government to manage local government’s performance.

Primary Care Trust. Trusts have control of local health care and cover all areas of England,
receiving funding directly from the Department of Health.

‘ Registered Social Landlord. Non local authority social housing provider.

Voluntary and Community Sector. Organisations engaged in advocacy and/or service
delivery which are self-governing, some being registered charities, some incorporated non-
profit organisations, with some degree of reliance on volunteers




I Executive summary

Introduction

The Enhanced Housing Options Trailblazers programmes, introduced by the previous
administration and run by the Department for Communities and Local Government
(DCLG) with support from the Department of Work and Pensions, aim to develop
innovative approaches to delivering Housing Options/advice services. They offer
housing advice to people with low and medium housing need as well as those with
acute need, and link housing and wider advice about a range of issues such as
training and employment, financial management, and access to benefits.

The four key objectives for enhanced Housing Options services are:
e Meeting housing need with a wider range of solutions
e Using stock more effectively
e Tackling worklessness
e Improving customer service

There are three programmes (First Phase/Extra, Second Phase/Standard and the
most recent, Kickstart), funded from April 2009 for approximately two years, and
evaluated up until October 2010 to examine the implementation, operation and
development of the proposed service enhancements®. The evaluation has also
assessed the success of the programme in achieving a range of outcomes, tested the
efficacy of the partnerships that have been developed, considered the value for
money implications of this approach and drawn out key learning points.

The evaluation published a Scoping Report? on the Cambridge Centre for Housing
and Planning research website in December 2009. This Final Report brings together
the findings from desk research and field work carried out between April 2009 and
October 2010 including:

e Overview of the different priorities and approaches of the Trailblazers using
monitoring and survey data, and case study research; and

e Experiences of using the Trailblazer services and outcomes for beneficiaries
from three waves of client tracking.

! The evaluation was closed early by the coalition government in October 2010 — it was originally
commissioned by the previous administration to run until July 2011 and include the production of a
toolkit for authorities.
http://www.cchpr.landecon.cam.ac.uk/Downloads/Trailblazers/evaloutputs/EHO%20Trailblazers%20S
coping%20Report%20Nov%2009.pdf
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Overview of Trailblazers

The evaluation has highlighted the diverse nature of the Trailblazers and the different
ranges of services selected for inclusion. The additional Enhanced Housing Options
funding has allowed Trailblazers to extend their housing advice services either by
developing new services, or by enhancing the services they were already providing,
most commonly through support for job seeking, education and training. This is not
confined to the Job Centre Plus Extra Trailblazers, although with the recession the
emphasis on employment has dwindled somewhat across most Trailblazers®.

Each Trailblazer is different although most Trailblazers define their clients as from
certain groups, the two most common being ‘all housing applicants’ and ‘workless
households’. Some Trailblazers target young people, older people and specific hard
to reach or vulnerable groups. Despite this variety the services provided in the case
study Trailblazers fall into three broad groups:

¢ helping hard-to-reach or vulnerable groups to access housing and/or training
and employment

¢ helping existing tenants to access work or training

e finding solutions for existing tenants in unsuitable housing, such as
overcrowded households, or helping under-occupied tenants to downsize

There are three main models of funding:

e a separately identified Trailblazer budget wholly spent on the Trailblazer
services

e Trailblazer funding pays for specific staff but they work on a wider range of
services

e Trailblazer funding is integrated with other funding sources to provide the
Enhanced Housing Options.

Key findings

In line with the Trailblazers’ rationale, the clients of most of the Enhanced Housing
Options services in tracking areas were people whose needs have not been
addressed, or have been inadequately or insufficiently addressed, by traditional public
sector service provision. Low self-esteem, low self-confidence, lack of knowledge of
entitlement to local services, poor literacy and numeracy skills, mental health issues,
substance misuse and offending history were common amongst the clients.

Overall 56 per cent of the Trailblazer clients interviewed initially were male, though
this varied substantially by scheme from less than a quarter, to over 90 per cent. Most
Trailblazer clients were in the young to middle age groups (16-54). The ethnicity of

3AIthough the recession has meant an increase in the number of unemployed people, Trailblazers
have found that many of these require housing support initially, and are cautious about the extent they
can help people find jobs in the current labour market.
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clients varied a great deal between schemes with 40 per cent of Trailblazer clients
from an ethnic background other than white British, with black Caribbean being the
next largest group.

Two Trailblazer objectives concern meeting housing need with a wider range of
solutions and using stock more effectively. The tracking interviews showed that when
clients first joined the Trailblazer schemes, 72 per cent of them were looking for
accommodation, either to move somewhere more suitable or because they were
homeless or in temporary accommodation. The numbers looking for housing fell
considerably over the first two months to just 48 per cent of clients. Numbers
remained broadly level between two and six months in all areas.

Housing problems tended to be addressed early on in clients’ contacts with
Trailblazer services or not at all. In total, 57 people had already been assisted into
accommodation by the time of the initial interview. A further 75 clients moved home
during the six months we tracked them, but only 21 of these moved to a home that
the Trailblazer service had helped them to find. This is a fairly low proportion of the
200 clients who were looking for housing when they approached the Trailblazer
service but does not fully reflect the broader assistance provided by the Trailblazers
service.

Tackling worklessness and helping people into employment was another key
objective of the Trailblazers. The timing of the programme posed unexpected
difficulties for this aim, given the recession and overall rise in unemployment.

Nevertheless, there was evidence of success in some Trailblazer programmes.
Overall, the proportion of working-age clients in either full or part-time work rose from
13 per cent at the initial interviews to 25 per cent by six months. Unlike the housing
outcomes, these outcomes took time to achieve with the largest increase in
employment taking place between two and six months.

Overall, clients expressed high levels of satisfaction for the way in which the
Trailblazer schemes were designed and operated. The amount of support required
varied considerably with some only requiring one-off advice or specific support for a
few weeks while other clients benefitted from on-going support from staff for
addressing issues across many aspects of their lives. Many clients appreciated the
individual help to get back into work or training and many were expecting to make
further progress over the coming months in these areas. In relation to housing,
Trailblazers reliant on the limited supply of social housing found it more difficult to
meet clients’ hopes and expectations for more suitable accommodation than those
helping people into private rented housing.

The Trailblazers programme has thus been able to evidence considerable success in
relation to enhanced or innovative services that were generally appreciated by clients.
In some cases it has driven step changes in services, organisational culture and
management approaches as well as lasting partnerships that are likely to survive into
the future.

Success was limited by challenges inherent to short term programmes, particularly
associated with set up and sustainability. There were further challenges in the ability
to engage with the most excluded clients, to achieve anticipated take up of services,
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and to deliver the appropriate sequencing of housing, employment and training and
other support to meet clients’ needs. Success in some contexts will also occur outside
the period of assessment.

Value for money assessments were carried out on a small number of Trailblazers
projects for which the necessary data were available. Overall the evidence suggested
that the projects where we could make estimates did have at least the potential to be
good value for money. This is partly because the costs involved were often relatively
small so even quite low levels of success generate large savings for the public sector
What was clear was that the big savings came from getting people into secure
accommodation and into some form of employment. Other schemes had more
general and less readily assessed benefits.

Conclusions

The Enhanced Housing Options Trailblazer programme was unusual in that money
was allocated on the basis of action plans proposed by individual authorities in line
with the general objectives of meeting housing needs; using stock more effectively;
tackling worklessness and improving customer service. As such the programme was
a forerunner to what might occur under the localism agenda. Each authority could
determine its own priorities and capacities to support specific initiatives and allocate
the funding as it saw fit.

The extent of diversity between and even within authorities had not been fully
understood either by DCLG or by the researchers at the start of the research. This
made the evaluation more complex — not least because of the lack of requirements
for consistent, comparable monitoring - but also pointed to the value of locally ‘owned’
initiatives. One of the most positive aspects of the programme was the extent to
which initiatives matched the needs identified by local decision-makers. Of course
not every one turned out to be successful. But even where there were problems,
important lessons were learned.

Generally, success was very much a function of the quality and commitment of
specific staff members and benefited from stability in staffing. The quality of
partnerships was also important, not least in the ability to attract additional funding,
usually in kind through staff and/or premises.

Issues of partnership were particularly important in the context of those authorities
that received a DWP Job Centre Plus package to support a more integrated
employment and housing advice service. The most obvious failure in this context lay
in the delays in bringing the Job Point equipment into operation and the difficulties in
measuring usage and therefore potential value.

The two most important problems with assessing the success of the Trailblazer
projects lie, first, in the capacity to identify additionality as changes may have
occurred for other reasons, or the Trailblazer initiative may have nudged people
towards solving their own problems as much as providing direct assistance; and
second because of the early end date to the evaluation, which meant that by no
means all the positive outcomes had yet occurred.
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Although by no means easy, the evaluation has been relatively successful in tracking
clients in order to learn about changes that have occurred with respect to housing,
training and employment as well as their attitudes to the programme. Of itself, this is
an important conclusion — people were happy to speak about themselves and to be
re-interviewed regularly, generating interesting cameos as well as more general
information.

In case study and particularly client tracking areas, the results look good and
sometimes very good indeed. This of itself does not prove cause and effect in terms
of Trailblazer activities and outcomes, as many other factors may have been involved.
Moreover, there were other, less successful initiatives and authorities, some of which
hardly started to implement their action plans. The main differences between
initiatives appear to be in relation to focus and sustained staff commitment together
with realistic and practical objectives.

Issues of additionality also arise when measuring value for money; it is probable that
in many cases some forms of alternative assistance would have been made available
and there is no way of measuring the costs and potential success of those
alternatives. Even so a ‘gross’ value for money assessment generates impressive
results in the small number of instances where the researchers had adequate
information to make the calculations. It is clear from the evaluation that the big gains
come from moving people out of homelessness and hostels; reducing criminality; and
moving people successfully into work. The evidence strongly suggests that in these
cases individual support brought with it many potential additional benefits.

Overall the Trailblazers project has exemplified a range of successful local initiatives.
Bringing the housing and employment elements together often generated valuable
synergies. It has pointed to the need to be realistic about what can be achieved but
also suggests that local approaches can be well targeted and successful on relatively
small budgets. Even so, there must be concerns about how many of the initiatives will
be self-sustaining in the current financial climate.

10



1.

Introduction

The Enhanced Housing Options Trailblazer programmes

1.1

1.2.

1.3.

1.4.

The Enhanced Housing Options Trailblazers programmes were introduced
by the previous administration in April 2009 and are being funded for two
years by the Department for Communities and Local Government (DCLG)
with support from the Department of Work and Pensions. The programmes
aim to develop innovative approaches to delivering Housing Options and
advice services. By offering housing advice to people with low and medium
housing need as well as those with acute need, and also by linking housing
advice to wider advice about a range of issues such as training and
employment, financial management, and access to benefits, a number of
objectives may be achieved:

e meeting housing need with a wider range of solutions
e using stock more effectively

e tackling worklessness

e improving customer service

The key objective of these programmes is to build on Housing Options
services (CLG 2008) to help transform housing services to be more holistic,
outward facing, client-centred and capable of helping a broader range of
clients to avoid acute need and access sustainable housing suitable for their
specific needs and circumstances. At the centre of this approach is the
principle of early intervention and provision of advice and services that
address the root causes of housing need by working in partnership with
supporting services - such as providers of employment and benefits advice.
By encouraging local authority housing services to form partnerships and
collaborative networks with other local service providers, the Enhanced
Housing Options approach also aims to help local authorities to reach their
Local Area Agreement targets.

There are three types of Trailblazers with different levels of funding: the First
Phase/Extra Programme (12 local authorities, five with a Job Centre Plus
package, receive a grant of up to £350,000 over three years), the Second
Phase/Standard Programme (20 Trailblazers including local authorities and
partnerships, receive a grant of £260,000) and ten Kickstart projects that
receive a much smaller amount of funding to get them going. Further details
of the three programmes and all 42 Trailblazers are shown in Appendix 1.

The programmes have been funded from April 2009 for approximately two
years, and were evaluated up to October 2010* to examine the
implementation, operation and development of the proposed service

*The evaluation was closed early by the coalition government in October 2010 — it was originally
commissioned by the previous administration to run until July 2011 and include the production of a
toolkit for authorities.

11



enhancements. The evaluation has also assessed the success of the
programme in achieving a range of outcomes, tested the efficacy of the
partnerships that have been developed, considered the value for money
implications of this approach and drawn out key learning points for local
authorities and government.

Objectives

1.5.

1.6.

The objectives and intentions of the Trailblazer programmes — and how they
are to be achieved - can be conceived of, schematically, as in Figure 1
below.

As Figure 1 shows, the Trailblazer programmes support innovative and
holistic approaches to customer service in housing advice and support, and
test new approaches particularly through tackling worklessness. Most of the
Trailblazer programmes are integrating and enhancing existing services,
rather than only providing distinct additions, and are building upon the
existing work around Housing Options and homelessness prevention.

12



Figure 1: Trailblazer objectives and intentions
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1.7.

One of the principles of the Trailblazers is to develop services that are
inclusive to those who are most vulnerable or socially excluded (CLG 2008).
The vulnerable groups commonly referred to in this context include the PSA
16 groups (care leavers, adult offenders under probation supervision, adults
in contact with secondary mental health services and adults with moderate to
severe learning disabilities), DWP client groups (people receiving out of work
benefits or income related benefits), lone parents, black and minority ethnic
groups, young people, older people, and homeless people.

Implications of changing economic circumstances

1.8.

1.9.

1.10.

The national economy has been in recession for much of the Trailblazer
programme (i.e. between April 2009 and March 2011). While there were
signs that the considerable turbulence in the housing and financial markets
experience in the UK had began to ease since the height of the crisis in the
winter of 2008-09°, there are now new concerns about the effects of the
coalition government’s public spending cuts on access to both housing and
employment for poorer and vulnerable people®.

The Enhanced Housing Options initiative is thus being implemented in much
less favourable conditions than originally envisaged, and it is more likely that
people’s housing problems will be associated with unemployment and other
financial problems. Overall the recession has placed additional challenges
on Trailblazers, particularly in relation to objectives related to worklessness.
Some targets have become impossible to achieve; others have required new
thinking. In addition the Comprehensive Spending Review has had impacts
on the likely sustainability of the Enhanced Housing Options Trailblazers.

This evaluation takes account of the changing economic context since early
2009 in both assessing outcomes and identifying lessons for the future i. e.
beyond the end of the Trailblazer programme in March 2011.

Outline of the evaluation

Aims of the evaluation

1.11.

There were five overarching aims of this evaluation:

®> See discussion of the likely effects of the recession on Trailblazers in the Scoping Report and
Literature Review
http://www.cchpr.landecon.cam.ac.uk/Downloads/Trailblazers/evaloutputs/EHO%20Trailblazers%20S

coping%20Report%20Nov%2009.pdf

http://www.cchpr.landecon.cam.ac.uk/Downloads/Trailblazers/evaloutputs/EHO%20Trailblazers%20Lit

erature%20Review%20Nov%2009.pdf

®See for example the Institute of Fiscal Studies’ analysis of the Comprehensive Spending Review
October 2010 http://www.ifs.org.uk/projects/346

14
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¢ to assemble robust evidence on the process issues associated with
setting up enhancements to existing services, as proposed by the
Trailblazers

e to measure the success of the programmes in achieving core objectives
(meeting housing need with a wider range of solutions; using stock more
effectively; tackling worklessness; and improving customer service)

¢ to track the immediate and longer term outcomes for the different client
groups who approach the service

¢ to explore the costs of running the service and the additional net cost
savings and other benefits that the service can generate

¢ to identify lessons learnt to encourage and inform the development of
enhanced Housing Options services by other local authorities

Evaluation to date

1.12. The evaluation has been undertaken by a team from Cambridge University,
Birmingham University and Shared Intelligence and has run from April 2009
to October 2010"®.

1.13. The first phase of the evaluation (from April to June 2009) was designed to
contextualise the Enhanced Housing Options programme and to understand
the Trailblazers’ plans and priorities, find out about the current and potential
engagement of key stakeholders and explore their perspectives, and
develop the evaluation framework and research tools. This has been
reported on in the Scoping Report®, available from the Cambridge Centre for
Housing and Planning research website.

1.14. The second phase of the evaluation (from June to December 2009) focused
on collecting and developing data, including through a data audit and web-
based survey® of all the Trailblazers, collecting information on the local
context, priorities and target client groups, services provided, and models of
delivery and governance.

1.15. These data were used to select 15 in-depth case study local authorities,
according to agreed criteria to include the five Extra Trailblazers with Job
Centre Plus resources and a representative spread of other Trailblazers.
These are listed in Appendix 1 and Appendix 2 provides pen portraits of all
15 case studies.

" The evaluation was originally planned to run for two years and then use the learning to produce a
toolkit for local authorities.
® More detail can be found in Enhanced Housing Options Trailblazer Evaluation Framework and
Methodology
http://www.cchpr.landecon.cam.ac.uk/Downloads/Trailblazers/evaloutputs/EHO%20Trailblazers%20E
galuation%20Framework%ZOand%20Methods%20FinaI%20Report%20Nov%2009.pdf

ibid
1% Following the Scoping Report10published on the Cambridge Centre for Housing and Planning
research website in December 2009, other reports, including findings from on-line surveys and an
Initial Report, written in June 2010 have been made available to Trailblazers, CLG and DWP on
CAMTOOLS, an internal evaluation website.
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1.16. Eight case studies were selected for client tracking with phase three of the
evaluation (January — March 2010) focusing on the initial tracking work, to
explore the views and experiences of the client groups for whom the
Trailblazers were designed. Follow up interviews were carried out at two and
six months providing three waves of data by the end of the final phase of the
evaluation (April — October 2010).

1.17.  Overall we interviewed around 300 people** across the eight Trailblazers
over an eight month period and used the findings to construct ‘client
journeys’. These record contact with the Trailblazer and the services used as
well as outcomes and other relevant ‘life events’ (e.g. finding a job, moving
house etc). Examples of client journeys are shown in Appendix 3.

1.18. Alongside the client tracking, the evaluation has been collecting baseline and
quarterly monitoring data on core outcomes for all Trailblazers, with
additional work to identify and develop indicators for local targets and
outcomes set by the 15 case study local authorities.

Analytical framework

1.19. We have used the findings from this range of desk research and fieldwork to
address some key questions based on the analytical framework shown in
Figure 2 below.

Structure of report

1.20. This Final Report brings together the findings from desk research and field
work carried out through the evaluation including:

e overview of the different priorities and approaches of the Trailblazers
using monitoring and survey data, and case study research; and

e experiences of using the Trailblazer services and outcomes for
beneficiaries from three waves of client tracking

1.21. It then draws on the analyses of these findings to assess:

e outputs and outcomes - Trailblazers’ progress in meeting national and
local objectives

e progress in partnership working
¢ value for Money considerations
e learning from the Trailblazers; and

e conclusions

1 474 people were interviewed initially which fell to 277 at six months
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Figure 2: Analytical framework and key research questions

What was the scale of the Trailblazer pragramme in relation to existing
sarvicas ¢ How much did this vary between Trailblazers {e.g. from 2
marginal add-ar to a major shift in haw they were operating?

Haw impaortant was the Trailblazer funding in setting up the EHO
senvice? How much was needed fon'spent on set-up costs?

What was the process ol change from existing Housing options serice
inte EHO Traillblazer provision? To what extent was this through

partnorships?

How did the Trailblazers go about creating partnerships? Which partners
— existing and new — did they involve?

Haw didd partners fe.g. JOF, lecal eolleges, adult education, CAB,
hostals) contribute to Trailblazers, including through providing
additional respurces?

Hevw dlied Trailblazer funding — in the short e it was secure and eevtain —
and initial partner contributions help regatiations on and recelpt of
longer term funding?

What factors affected the effectiveness of parmership warking? Which
models can be learnt from?

What were the expectations from both Trailblazers and elients? Were
these realistic and how did they change during the programme/use of
Trailblazer services?

What werked? Far which groups of peapla? And why? .2 What outputs

and outcomes have been achieved - and what processes coninbuted
te/enabled these?
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2.

2.1.

Overview of the trailblazers

This section provides an overview of the 42 Trailblazers, drawing on the
web-based surveys and using examples from the 15 case studies. (The case
studies included nine first phase Extra projects, five Standard Trailblazers
and one from the Kickstart programme®). The aim is to provide an
understanding of the diversity of Trailblazers and the different approaches
that they have taken in terms of their goals and practices, and how they have
used the additional funding. Pen portraits of the 15 case studies can be
found in Appendix 2.

Funding arrangements

2.2.

2.3.

2.4.

2.5.

The scale of funding made available to the Trailblazers varied between
waves with a maximum of £350,000 allocated over three years to the First
Phase Extra Programme of 12 Trailblazers, £260,000 over two years for the
Second Phase Programme of 20 and smaller amounts for the 10 Kickstart
programmes. Department for Work and pensions funding contributed to the
five Trailblazers with the Jobcentre Plus package of support.

No funding was guaranteed beyond March 2011, but the decision to wind up
the programme in May 2010 did not curtail the existing funding allocated to
any of the Trailblazers.

These were not insignificant sums in relation to the overall budgets for
Housing Options teams in which the Trailblazers were often based, but were
often split between up to four strands and were relatively small in relation to,
for example, overall spend on employment, education and training provision
within the case study areas. This suggests that their impact in enhancing the
role of Housing Options teams was generally much greater than their
potential impact on employment and training outcomes within these areas,
and indeed on some other activities supported in the individual strands. This
limited leverage may explain the limited engagement achieved with Job
Centre Plus for example in some cases.

There are three main models adopted by the Trailblazers in using this
funding:
e aring-fenced Trailblazer budget spent exclusively on Trailblazer services

¢ trailblazer funding for specific staff who may work on a wider range of
services

e integration of Trailblazer with other funding to provide enhanced Housing
Options

2 Shown in Appendix 1
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2.6.

2.7.

The Trailblazers programme was designed to attract additional funding from
partners and to secure ongoing funding to achieve sustainability for effective
options. While 12 additional sources of funding were identified these related
almost exclusively to government funding at local, regional and national
levels; with local level funding (local authority, Supporting People and
Homelessness grant) being the most common, with some partners also
contributing services, premises and staff time. Further information on funding
and value for money considerations was collected in a survey of six
Trailblazers with reasonable information conducted towards the end of the
project and reported in Chapter 6.

Case studies highlight some of the options and consequences of the three
different strategies outlined above and of the allocation of funds between
strands and types of activity (e.g. staff costs, training, publicity, development
of IT systems) as illustrated by the four examples below.

e Kettering has spread the Trailblazer funding quite thinly between several
strands, mainly to fund staff posts and temporary cover to release existing
post holders, but also to fund removal expenses for the HomeMove
scheme, tenancy training courses and advertising. Leverage was secured
by the project manager being largely funded from the Council's own funds
but spending 60 per cent of her time on the Trailblazer. This strategy
enabled the inputs to the project to be clearly identified and the leverage
achieved to be demonstrated without recourse to external partner funding.
However, this did little to secure future funding to enable the project to
continue beyond expiry of the Trailblazer grant.

e Camden adopted a strategy of focusing the Trailblazer funding on just
one strand (Pathways for All(PFA)) funding the two other strands from
other sources so overall it accounted for just 15 per cent of Pathways for
All funding. This pooling of resources and integration into mainstream
programmes has raised hopes that the project would be able to continue
after the Trailblazers but no future funding had been secured by October
2010. The pooling approach also makes it difficult to attribute impacts
specifically to the Trailblazer funding.

e South West London Learning Disability Homefinder Project adopted
a very different funding strategy, over and above the pooling of Trailblazer
funding of £220,000 between seven boroughs. The financial model
involved an attempt to establish a sustainable fee-based social enterprise
with landlords, tenants and social care commissioners expected to
provide a third of the funding through letting and management fees
initially, rising to all of the funding from year 3. The viability of such a
trading model depends both on a minimum number of clients and there is
still a strong dependence on public funding for service commissioning,
with the balance to be paid by service users.

e Greenwich and Islington had allocated a small part of their Trailblazer
funding to the procurement of amendments to IT systems. In both cases
this was to enable the steering of Housing Options clients to employment,
education or training services. Both projects experienced some problems
with getting the new systems going but nevertheless were examples of
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2.8.

the projects that invested in IT and staff training, which arguably
contributed to a more sustainable enhanced Housing Options service
than had they simply invested in current staffing costs.

None of these examples fully addressed the need for sustainability beyond
the Trailblazer programme, which has grown in importance due to the
consequences of substantial reductions in public expenditure. This is
discussed further in Chapter 7.

Organisational location and context

2.9.

2.10.

2.11.

2.12.

2.13.

While most of the case study Trailblazers focused on a single local authority,
there were two which started with a wider geographical remit and one which
developed cross-authority links. The South West Learning Disability Home
Finder Project involved collaboration between seven Boroughs to create
access to private rented housing and support for people with learning
disabilities. The Tunbridge Wells and Rother Housing Options Money and
Employment Support Project promoted co-operation between housing,
Citizen’s Advice Bureaux and third sector partners across a natural travel to
work area in two adjacent rural authorities.

The West Dorset Trailblazer set out to develop practice in tackling
worklessness, and specific aspects of young and older people's needs that
would be transferable to other rural contexts. In the course of the Trailblazer,
links were made with the adjacent authority of South Somerset to improve
rural outreach. These examples illustrate the potential for shared
approaches to developing Enhanced Housing Options services and the
benefits of sharing learning with similar authorities.

Usually the projects were managed from within the Housing Options teams
of local housing authorities, reflecting the remit and funding mechanism for
the Trailblazers programme. Often the entire project was also located within
Housing Options, and in some cases integrated with existing services so that
it was not possible to distinguish Trailblazers services, clients and funding
from other Housing Options services. Another strategy was to ring-fence the
Trailblazer project as a distinct stream of activity to fund specific staff and
stand alone projects, such as the Broadening Horizons project in Croydon,
and the Learning, Employment and Accommodation Project (LEAP) in
Norwich.

Several projects sought to increase service integration by co-locating
previously

distinct services in a single building, such as the Housing Aid Office in
Nottingham which provided housing, employment and welfare advice. A
more extensive one stop shop was the Doorways Centre for housing,
employment and health services in Halifax town centre (Calderdale).

The reverse strategy was to hold surgeries in a variety of locations away
from the Housing Options offices such as hostels (Bournemouth and
Croydon), housing estates (Nottingham, Islington, Bradford and Croydon),
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2.14.

2.15.

2.16.

2.17.

Citizen’s Advice Bureaux, libraries, cafes and even people's homes (West
Dorset). Here the problem was with ensuring that locations were well enough
used by the key target groups of the project. In Bradford, where Housing
Options was already outsourced to the local stock transfer landlord
(InCommunities), it made sense to similarly outsource enhanced activities
such as employment, education or training, although not necessarily to the
same provider.

West Dorset, on the other hand, had decided to return homelessness
services in-house in 2006; this had provided a platform for a comprehensive
Housing Options service and a successful Trailblazers bid to reflect the rural
context.

It is difficult to draw conclusions from the 15 case studies about whether an
existing Housing Options service, a community space or co-location with
another statutory agency is the best location for projects of this type.
However the tendency to draw the boundaries of Housing Options ever
wider has implications for the skill-sets required for this type of work and for
decisions about where best to locate core services and where to undertake
signposting and referral work.

The location of employment, education or training is probably one of the
most difficult decisions in this context; with housing applicants and homeless
clients forming a key target group and Housing Options advice being a key
opportunity to access that group. On the other hand the skilled and specialist
nature of these services may sit better with specialist providers; and a
division between access and signposting services with Housing Options and
core provision with specialists was apparent.

Two Trailblazers, (Greenwich and Islington), were taking the opportunity to
improve IT systems to steer housing service users to employment, education
or training services. While there was general consensus that many clients
need help with both housing and employment and training, there was also
recognition that these needs may not easily be met at the same time. A key
message was ‘home first then job'. Many clients, who were distant from the
labour market, benefitted from early engagement activities such as
Blackpool's 'My journey' workbook and cognitive behaviour training
programme enabling them to reflect on how they can improve their situation.

The nature of the service provided

2.18.

The evaluation has highlighted the diverse nature of the Trailblazers and the
different ranges of services selected for inclusion. The main common feature
of the services was that they had developed from existing Housing Options
programmes of local authorities in expanding their housing advice and
homelessness services to address the prevention agenda. There was also a
strong influence from the worklessness agenda and growing recognition of
the links with housing and homelessness which had led to DWP joining
DCLG in this programme.
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Figure 3: Trailblazer services
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2.19. The specific combinations of services included were partly a function of
which of the three phases of Trailblazer programmes had been bid for (with
the Job Centre Plus package projects naturally placing greater emphasis on
accessing employment, education and training services). They also reflected
local objectives and circumstances which had variously led to emphases on
homelessness prevention, better use of the existing social housing stock and
more effective engagement with the private rented sector. Others had wider
priorities and so included services such as debt and money advice for
financial inclusion®, targeting specific vulnerable groups (e.g. Gypsies and
Travellers, older people), running training initiatives and developing service
partnerships with local agencies.

2.20. The complex map of Trailblazer objectives and intentions was shown in
Figure 1 in the preceding chapter. Figure 3 above summarises the services
Trailblazers were providing at the time of the first web-based survey in
August 2009. It can be seen that the most significant categories of new
services added by the Trailblazers have been job-seeking and education and
training support.

'3 Financial inclusion is generally used to mean access to financial services at affordable costs for low
income and disadvantaged groups.
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2.21.

2.22.

2.23.

2.24.

2.25.

2.26.

Some case study projects aimed to extend and enhance existing Housing
Options services (for example by funding additional specialist staff such as
the Life plan and HomeMove Advisers within the Housing Needs and
Strategy Team in Kettering). Others planned to develop new services (such
as the adapted property register to make more effective use of adapted
properties for people with disabilities in Newham) or to improve links and
referral arrangements between existing services (notably the improved links
sought between housing and Job Centre Plus services planned in several
cases by locating job points in Trailblazers offices including Calderdale and
Camden).

Two interesting dimensions of improving such links were the development of
IT facilities to steer unemployed social housing applicants or residents to
employment, education or training services (Islington and Greenwich) and
the establishment of outreach services on social housing estates (Bradford,
Islington and Nottingham) in hostels (Bournemouth and Camden) or in
remote rural locations (West Dorset) to improve access to these and other
services.

The range of services across the case studies was extremely broad, with
each Trailblazer typically having three or four strands aimed at strengthening
or developing specific services. The most common new services included
were job seeking and education and training support. The rationale for
providing more extensive delivery of services of this sort within Housing
Options appears to have been based on the ability to provide a more holistic
and client focused approach.

There are variations in the extent to which these additions were mainly about
signposting clients to employment, education or training services or
providing some element of training and support directly within Housing
Options. In a few cases links have been made between help with housing
and requirements of clients to sign up for employment, education or training.

The case for a more limited signposting and referral service, including the
location of Job Centre Plus Job Points in Trailblazers, would appear to be
based on difficulties in extending the skills and staff base of Housing Options
teams to adequately resource employment, education or training activities.
Even where new information advice and guidance or employment, education
or training services were set up by the Trailblazers, these were relatively
small scale in relation to overall provision within the locality and in some
cases were seen to duplicate such services.

Existing services enhanced through Trailblazer funding included benefits
advice (e.g. better off in work calculations), under-occupation and over-
crowding transfers, access to the private rented sector (e.g. bond and
registered landlord schemes) and Housing Options and homelessness
prevention work (e.g. mediation schemes). These are activities more
traditionally associated with housing advice and were thus less challenging
in terms of organisational change.
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Target client groups

2.27.

The following graph shows targeting of client groups across all Trailblazers
based on the web based survey carried out in August 2009,

Figure 4: Trailblazer clients

Which of the following best describes your potential ‘clients' of your extended/enhanced or
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2.28. Trailblazers tended to adopt a mixed strategy of providing some open

access or very broadly targeted services and some very specifically focused
projects. The former approach reflected the location of most projects in
Housing Options and homelessness teams with a broad statutory remit and
the widespread experience of housing needs across social groups.
Examples of the latter included work with young people (West Dorset), ex-
offenders (Bournemouth), workless households (Camden), street outreach to
tackle repeat homelessness (Bradford), people with learning difficulties
(South West London), people with disabilities (Newham Adapted Housing
Register), vulnerable adults (Greenwich), older people (West Dorset), under-
occupying tenants (Islington), overcrowded tenants (Camden) and various

% Trailblazers could give more than one response
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combinations thereof (expanded options for young people, ex-offenders and
people with mental health problems in Kettering).
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3.

Client tracking

Methods and sample

3.1.

3.2.

3.3.

3.4.

3.5.

A total of 474 trailblazer clients were interviewed initially in the eight case
study areas that were selected for longitudinal client tracking. The full
analysis of the quantitative data collected is contained in Appendix 3. It looks
at the profile of the clients, their reasons for using the Trailblazer services
and their initial experience of them. Bradford and Kettering were both
running two very different Trailblazer schemes for distinct client groups, so
the two schemes have been identified separately for the analysis.

Appendix 3 also contains details of client sampling and shows the proportion
of clients interviewed in each scheme. Overall 52 per cent of eligible clients
were interviewed initially. The proportion was over 80 per cent in most areas,
but lower in Bradford in particular, where there were some difficulties in
obtaining contact details. A total of 356 were re-interviewed at two months,
and 277 at six months.

It should be noted that some of the Trailblazers’ work, such as joining up
different agencies or providing staff training, affects a broader group of
people than those who we could count as ‘clients’ for this work. Newham and
Kettering in particular were providing substantial amount of other work with
the Trailblazer funding, the benefit of which would not be expected to be
picked up from client interviews.

Most of the clients interviewed had been in the Trailblazer scheme for less
than three months, although some had been in the schemes for between
three and 12 months.

This section of the report first looks at the profile of Trailblazer clients, and
then looks at the evidence from the client interviews on the four main aims of
the Trailblazers. The two housing aims have been integrated because from
the clients’ perspectives the outcomes are similar.

The profile of Trailblazer clients

3.6.

In line with the Trailblazers’ initial remit, the clients of most of the Enhanced
Housing Options services in tracking areas were people whose needs have
not been addressed, or have been inadequately or insufficiently addressed,
by traditional public sector service provision. Low self-esteem, low self-
confidence, lack of knowledge regarding local service provision and their
entitlement, poor literacy and numeracy skills, mental health issues,
substance misuse issues and offending history were common amongst the
clients. Many had bad past experiences of public sector services and had
subsequently stopped seeking help for their problems, or had been waiting
for a long time for their issues to be addressed. In some cases this meant
that the clients were initially sceptical about the sincerity of the Enhanced
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3.7.

Tenure

3.8.

Housing Options service or its ability to help them. Clients in several tracking
areas made frequent reference to other public sector service providers, and
contrasted their experiences of the Trailblazer services with these.

Overall 56 per cent of the Trailblazer clients interviewed initially were male,
though this varied substantially by scheme from less than a quarter, to over
90 per cent. Only the Kettering Lifeplan scheme had a strong focus on a
specific age group (under 25s). Overall most Trailblazer clients were in the
young to middle age groups (16-54). The ethnicity of clients varied a great
deal between schemes, with particularly high numbers of ethnic minorities
amongst the clients of Camden, Newham, Croydon and Nottingham. Overall
40 per cent of Trailblazer clients were from an ethnic background other than
white British, with black Caribbean being the next largest group.

In terms of the tenure, there was a considerable variation between the
schemes, reflecting the differing services they were offering. The Kettering
Homemove and Camden schemes are directed at existing council tenants,
whereas the Norwich, Nottingham, Croydon and Bournemouth schemes are
focused largely on people who are not in social housing.

Employment

3.9.

One of the key aims of the Trailblazer programme is to help people into
education or employment. It is therefore unsurprising that nearly three-
quarters of clients overall (and a majority in every scheme) were out of work
and in receipt of state benefits at the time of their initial interview (Figure 5).
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Figure

5: Economic status of clients

Economic status of clients interviewed
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3.10.

3.11.

3.12.

3.13.

In the Newham and Kettering Homemove schemes the largest numbers
were in receipt of Incapacity Benefit and/or Disability Living Allowance,
reflecting the high numbers of people who were in these schemes because

of their medical needs. In Camden there were larger n

umbers of working

households and people who were out of work because they were caring for

children. Elsewhere, the largest numbers were in rece
Allowance.

ipt of Job Seekers

Four per cent of clients overall were in education or training for over 16
hours a week, a further 14 per cent were doing some education or training
for under 16 hours a week. Nine per cent were also doing some regular

voluntary work each week.

The majority of clients were looking for either full-time or part-time work, with
the exception of those in the Kettering Homemove scheme (most of whom
were retired or in ill-health) and Camden (most of whom were either already

in work or caring for children).

Many of the clients came from a number of particularly vulnerable groups
including care leavers (10 per cent), probationers (14 per cent) and users of

adult mental health services (13 per cent).
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Trailblazer services

First contact with the Trailblazer services

3.14.

3.15.

3.16.

3.17.

The ways in which people first come into contact with Trailblazer services
varies hugely between schemes. Overall, most clients were referred either
from within the council (such as the Housing Options team) or from another
agency. Clients in Newham were contacted directly by the Trailblazer, and
Camden and Bradford also contacted some of their clients directly, having
established eligible clients from housing records or other agencies.

Some clients mentioned that they were surprised they had not been referred
to the Trailblazer service any earlier by the Jobcentre Plus. It was also not
uncommon for clients to state that they had approached the service following
a recommendation from a friend or a family member.

Clients were asked why they had first approached the Trailblazer service.
The reasons for approaching the Trailblazer service varied substantially
between schemes, depending on their focus. Overall, wanting help finding
work or training, or dealing with immediate housing problems and/or
homelessness were the most common reasons. Relatively few people
approached Trailblazer services seeking private rented housing, because
they had problems with private landlords, or for general debt or money
advice.

The types of Trailblazer services offered varied over the time clients were in
the scheme as shown in Figure 6 below. Broadly, the housing-related
support tended to dominate the early support given, whereas help finding
work or training required more on-going work so formed a larger proportion
of the work for those still receiving services at six months.
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Figure 6: Trailblazer services provided at different stages
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Housing objectives

3.18. The first two Trailblazer objectives concern meeting housing need with a
wider range of solutions and using stock more effectively.

3.19. Meeting housing need with a wider range of solutions was a focus of most of
the Trailblazer schemes we looked at, and a key part of the project in
Bournemouth, Bradford Openmoves, Camden, Norwich and Nottingham.
Camden, Kettering Homemove and Newham Trailblazers also had a
particular focus on using stock more effectively by carrying out adaptations
to properties and encouraging downsizing.
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Looking for housing

3.20.  When clients first joined the Trailblazer schemes, 72 per cent of them were
looking for accommodation, either to move somewhere more suitable or
because they were homeless or in temporary accommodation. The numbers
looking for housing fell considerably over the first two months to just 48 per
cent of clients, largely due to falls in Nottingham, Norwich and Bradford.

Numbers remained broadly level between two and six months in all areas
(Figure 7).

Figure 7: Number of Clients looking for housing
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3.21.  The large majority of home-seekers were looking for accommodation in the
social rented sector, with 87 per cent stating that council housing was a
preferred choice, and 39 per cent housing association properties. A minority
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gave private rented housing as a preferred option (16 per cent) though a
further 29 per cent were prepared to consider it.

3.22.  Overall only 39 per cent of those who were looking for housing were actively
bidding for properties. Figure 4 shows the main reasons why clients stated
that they hadn’t bid for any properties by the time of the six month interviews.

Figure 8: Reasons why clients hadn’t bid for properties™
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3.23. There was a mixture of reasons why clients didn’t bid for properties, which
varied between schemes. In Camden it was usually because clients were

!> Croydon does not operate a choice-based lettings system so has been excluded from this analysis
as housing applicants were not required to actively bid for properties.
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aware they weren’t a high enough priority, whereas Kettering clients were
more likely not to have seen any properties they liked. Problems getting
registered and knowing how to bid on the choice-based lettings system also

appeared to be a factor in several locations.

House movers

Figure 9: Clients assisted by the Trailblazers into new housing*®
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3.24. Housing problems tended to be addressed early on in clients’ contacts with
Trailblazer services or not at all. In total, 200 clients had been looking for
housing when they first approached the Trailblazer. Of these, 57 had already

'8 This figure excludes the Trailblazer schemes without a housing focus, where very few clients were

looking for housing
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3.25.

3.26.

been assisted into accommodation by the time of the initial interview with the
evaluation team. A further 75 clients moved home during the six months we
tracked them, but only 21 of these to a home that the Trailblazer service had
helped them to find. This is a fairly low proportion of the 200 clients who
were looking for housing, resulting in only a modest decline in the numbers
looking for accommodation by six months (148). However, as shown in
Figure 9 above there was substantial variation between Trailblazer schemes
in this respect.

The differing levels of success in finding clients accommodation in part
reflects the differing nature of the Trailblazers aims and objectives.
Nottingham and Norwich both helped clients to access private rented
accommodation, whereas Camden, Newham and Kettering Homemove
schemes were targeted at council tenants seeking more suitable homes
within the social rented sector. Camden and Newham Trailblazers were both
seeking alternative ways of alleviating housing need in an environment of
extreme under-supply of social rented housing. The Bournemouth
Trailblazer, although working with many clients who were homeless or in
insecure accommodation, was essentially an employment-focused scheme.

In addition, the Camden, Newham and Nottingham Trailblazers were offering
assistance to households to remain in their own home with the help of
furniture or adaptations to alleviate overcrowding or improve mobility around
the home. A total of 19 of the 108 clients tracked in these three schemes (18
per cent) received home improvements such as space saving furniture or
mobility adaptations.

Tackling worklessness

3.27.

Tackling worklessness and helping people into employment was one of the
key objectives of the Trailblazer programme. The timing of the Trailblazer
pilots did however pose difficulties for this aim, given the recession and
overall rise in unemployment.
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Figure 10: Economic status of Trailblazer clients
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3.28. Nevertheless, there do appear to have been some success in the Trailblazer
programmes. Overall, the proportion of working-age clients in either full or
part-time work rose from 13 per cent at the initial interviews to 25 per cent by
six months. Unlike the housing outcomes, these outcomes took time to be
achieved with the largest increase in employment rates taking place between
two and six months.

3.29. The largest increases in employment rates were in Bradford and Norwich.
The numbers of clients who moved into work or who moved into training
having previously been unemployed varied by scheme are taken to have
improved their economic status and are shown in Table 1.

Table 1: Numbers of clients improving their economic status during the six
months of tracking

Kettering -
Lifeplan
Newham
Norwich

C 3
T >
S g
o

T c
T o
S

o 2
(@)

Bradford - EET
Bournemouth
Camden
Kettering -
Homemove
Nottingham

Number improving
economic status

Proportion of working age

clients 36% | 25% | 27% | 5% |17% | 0% | 7% |28% | 29% | 28% | 20%
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3.30.

3.31.

3.32.

Overall, 20 per cent of working age trailblazer clients improved their
economic status over the six months. In addition, there were some clients
who had periods of employment or training during the six months but were
out of work again by the six month point.

The opportunity to enter some form of vocational training was something that
was warmly welcomed by many of the clients we tracked:

‘If it wasn't for them | wouldn’t have started this course and would
have got kicked out [of a hostel]. This is the first time in over 16
years that I've actually finished something. This is the first time

I'm not on benefits and | don't want to go back there.” (Norwich client)

Many clients in the schemes addressing worklessness were people who'd
had little previous opportunities to study for the kinds of jobs they wanted
and welcomed the opportunities in fields such as childcare, nursing and IT
as English language skills.

Improving customer service

Client satisfaction

3.338.

3.34.

Clients were asked for their overall satisfaction with the Trailblazer services,
on a scale of 1-5.

As can be seen from Figure 11, the majority of clients were satisfied, with 80
per cent across all schemes either satisfied or very satisfied. There was
however some variation by scheme with clients of the Kettering Lifeplan the
most satisfied and Newham clients the least.
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Figure 11: Satisfaction of clients with trailblazer services
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3.35.  Clients were then asked in their own words why they were satisfied or not
satisfied. A wide range of factors were mentioned as reasons for high
satisfaction with Trailblazer services covering housing, employment and
other aspects of the help provided.

3.36. The good interpersonal relationships the Trailblazer staff were able to form
with their clients were one of the biggest reasons for high satisfaction rates,
highlighting the importance of finding the right person for the job when
targeting vulnerable populations. Some mentioned that they liked being able
to contact staff when they needed them, and others that they liked the fact
that staff would initiate contact with them, check how they were doing or get
in touch about job opportunities.
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Figure 12: Reasons for satisfaction with trailblazer services

Stafffkeyworker helpful and supportive w

Someone available to contact for help

Likes that the Trailblazer staff initiate

contact
Useful information provided | Inital
inteniews
Hopeful will improve housing @ 2 months
Has improved housing 0 6 months

Has had improvements made to home

Hopeful will improve employment
prospects

Has improved employment prospects

Has helped to manage finances

Feels that life is more sorted out now

Has been referred to another agency who
were helpful

Other

0O 20 40 60 80 100 120 140

Number of clients

3.37.  Comments frequently highlighted how ‘nice’, ‘lovely’, *helpful’, ‘easily
approachable’, ‘non-judgemental’, and ‘non-condescending’ the advisors
were. In many instances the clients felt that they had got a lot out of the
service before recordable outcomes had materialised. Factors such as
‘having someone to listen to you’, ‘having someone to pay attention’, ‘having
the matter recognised’, ‘having someone interested in how you are doing’,
were all mentioned as important by clients.

3.38.  When the advisors were able to gain their clients’ trust, the clients felt cared
for and motivated to overcome their problems and achieve their targets, or it
just simply made them feel more ‘human’ and less as a ‘case’:

‘She doesn't talk to me like a number but seems genuinely
concerned.’ (Kettering Lifeplan Client)
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3.39.

3.40.

3.41.

3.42.

3.43.

3.44.

‘I came from the position of owning my own home and losing it

so this whole process was new and they treated me on a

humane level, as a human being and there was empathy with
what was going on and what | was going through.” (Camden Client)

Some clients who had already been helped to ‘move on’ were keen to retain
contact with the Trailblazer service ‘to have someone to ring for advice’ or ‘to
have a safety net to fall back on’. The kind of approach adopted by many of
the Trailblazer programmes - allowing clients to remain with the service to
receive ongoing support even after being referred to another agency or
being moved on to stable housing - seemed to be much appreciated by
clients.

Clients also appreciated the extent to which the Trailblazer staff would work
on their behalf in between meetings, finding out about work or training
opportunities for instance:

‘They are trying to get me back into study and work and are
trying very hard to find something to suit me.’ (Croydon client)

Providing an integrated service and working across different aspects of
clients’ lives was also a particular strength of most of the Trailblazer projects.
The client tracking exercise found many examples where improvements in
one area had helped clients to make positive changes elsewhere:

‘| went there wanting advice on one issue. From explaining this to
[the Trailblazer representative] they were able to identify issues |
had not noticed or considered about my situation. They have
given me a completely different perspective.” (Bournemouth client)

Clients in Nottingham who found stable accommodation via the Bond
Scheme were now able to focus on getting into work or training:

‘I'm planning to start college in September on a beauty therapy
course.’
‘I'm planning to go to college in September to retake my GCSESs.’

‘I'm due to start a nursing course in September.” (Nottingham clients)
Others found that stable housing provided an incentive to avoid re-offending:

‘[1t] gave me that extra bit and stopped me thinking going to
prison all the time. I've got something to lose now.’ (Norwich client)

Reasons for negative ratings varied more between schemes and focused on
poor communication, lack of solutions to problems, and having to wait too
long for a positive outcome (Figure 13).
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Figure 13: Reasons for dissatisfaction
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3.45.  Satisfaction levels fell in every scheme over the course of the six months
(Figure 14)". Clients seemed to be initially keen on the idea and remit of the
Trailblazer service, but had specific areas with which they wanted to receive
help and were generally less happy after a few months if their expectations
had not been met.

3.46. A failure to find suitable housing was a major reason for dissatisfaction with
services. This may reflect the fact that, although clients were happy to
receive help with employment and training opportunities, they had more
specific expectations and hopes of the Trailblazer schemes in terms of
housing outcomes, given that the schemes were run by housing

" This finding cannot be explained by selection bias and drop out from the research programme
because only clients who were interviewed at two and six months are included in the longitudinal
analysis.
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departments. It may also reflect a tendency to blame themselves or the
overall state of the economy for difficulties finding work, but to focus on the
housing allocation system (and therefore the council running the Trailblazer)
for difficulties in obtaining (social) housing.

Figure 14: Percentage of clients satisfied or very satisfied with the Trailblazer
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3.47. As discussed above, there were many examples where Trailblazer support

3.48.

in one aspect of a client’s life helped them make positive changes in another.
The findings from the client tracking however also demonstrated the
importance of getting the order of the different types of support right, and the
failure to do so in all cases was one reason for clients expressing
dissatisfaction with the service. A small number of clients felt that they
needed to address other issues in their lives before being ready to look for
new accommodation. For instance, one commented that he was in remission
for cancer and wanted to get well first.

A larger group was prioritising the need for more suitable accommodation
before they felt ready to look for work or training. Some Trailblazers, such as
Nottingham’s Bond Scheme, accommodated these needs by offering
housing relatively quickly, whereas others focused from the start on
addressing training and employment needs, which caused frustration to
some clients in overcrowded or temporary accommodation who found
studying difficult in such circumstances:

‘You can’t swing a cat in the room and I'm at college and | need a
desk to study at but can’t fit one in.” (Bournemouth client)
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3.49.

3.50.

3.51.

3.52.

Camden, Newham and the Kettering Homemove scheme all focused on
existing social tenants looking for more suitable housing. All of these
schemes failed to move most of their clients into more suitable
accommodation within the six months, a factor that caused some frustration
amongst clients although some did benefit from adaptations to make their
existing accommodation more suitable.

‘She has advised us to bid on a one bed ground floor flat which
we have points for, even though we need a two bed. A ground
floor flat would be so much better as we are on the 15th floor of a
tower block with a baby and five year old.” (Camden client)

‘It sounded very good when it started up, but either they don't
have the properties, or they are not putting enough effort into
finding me something. You'd think they would put more effort in
as I'm sitting here in a three bed house, you'd think they'd want
that. The individual staff are all very nice but there just aren't the
properties.” (Kettering client)

'‘My problem is that | need to get out of this house! | can't live

here. No amount of adaptations will help me. | can’t get in or out

of the property. There are two flights of stairs and no lift... | can’t

get to the toilet, what will some grab rails do? It is not enough!" (Newham client)

The other main reason clients gave for being dissatisfied with the Trailblazer
service across many of the schemes related to means of keeping in contact.
Many schemes were initially pro-active about contacting clients, leading to
expectations that this would continue. As staff workloads built up and, in
some cases due to staff turnover, some clients found that they were no
longer contacted. A lack of formal systems for moving people off the scheme
meant that in some cases the clients were unsure whether or not they were
still on the scheme and were reluctant to initiate contact themselves.

Overall, clients expressed high levels of satisfaction for the way in which the
Trailblazer schemes were designed and their overall aims and objectives.
The amount of support required varied considerably with some only requiring
one-off advice or support for a few weeks (for instance whilst applying for a
Bond scheme to access private rented housing) and were then able to
progress in their own lives without further help. Other clients benefitted from
the on-going support that staff were able to give them addressing issues
across many aspects of their lives. Many clients appreciated the help given
to them to get back into work or training and their responses at the six month
interviews suggested that many were expecting to make further progress
over the coming months in these areas.

In relation to housing, Trailblazers reliant on the limited supply of social
housing appeared to find it more difficult to meet clients’ hopes and
expectations for more suitable accommodation. Those helping people into
private rented housing enjoyed more success in this aspect.
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4. Outputs and outcomes

The benefits of being a Trailblazer

4.1. A short web-based survey was carried out in October 2010 in order to find
out the Trailblazers’ views on how their projects had gone, lessons learnt
and plans for the future.

4.2. Twenty-seven out of 42 Trailblazers completed the final evaluation online
survey. Of these nine were Extra Trailblazers, 10 were Standard Trailblazers
and eight were Kickstart Trailblazers, resulting in a fairly even spread of
respondents across Trailblazer types.

4.3. Table 2 below sets out the responses to 12 statements regarding the
effectiveness of Trailblazer funding and partnership working in achieving
outputs and outcomes. Twenty-six Trailblazers answered this section of the
survey although not all answered every question.

4.4. The vast majority of Trailblazers agreed that Trailblazer funding enhanced
and improved various aspects of their Housing Options service, had helped
people into employment, education or training and had enabled better
partnership working. It is possible that those who disagreed did not
implement the services in question as Trailblazer programmes were highly
varied.

Table 2: Effectiveness of Trailblazer funding and partnerships

Agree Agree NETED Disagree | Disagree

a:jgreenor somewhat| strongly
isagree

N/A

strongly | somewhat

Trailblazer funding helped
us to improve or enhance 21 5
Housing Options services

Trailblazer funding enabled
us to meet all our aims set 10 15 1
out in the action plan

Trailblazer funding enabled
us to meet housing need
with a wider range of
solutions

10 11 1 1

Trailblazer funding enabled
us to use our housing 7 8 7 1 3
stock more efficiently

Trailblazer funding has
helped us enable people 16 6 4
into education or training

Trailblazer funding has
helped us tackle 12 9 3 1
worklessness by helping
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people into jobs

Trailblazer funding has
helped us improve 13 10 1
customer service

Trailblazer funding has
enabled us to better meet
the needs of vulnerable
clients

14 9 2

The status of being a
Trailblazer has been 17 6 2
beneficial to us

Trailblazer funding enabled
us to establish better
referral arrangements
between partners that are
likely to be sustained in the
future

14 8 2

Trailblazer funding enabled
us to establish new one

stop access points and 6 9 6 1 1 2
surgeries that are likely to
be sustained in the future

Partnership arrangements
established for the
Tr_aﬂblaz_er have led to new 10 6 7 1 >
joint projects between the

partners beyond the
original Trailblazer

4.5. The survey went on to ask what elements of the Trailblazer service proved
most successful and why. This question was open ended. Twenty-five
Trailblazers responded and their answers could be categorised as shown in
Table 3 below:

Table 3: Most successful Trailblazer elements

Most successful Trailblazer elements

Enabled vulnerable adults to get in touch with EET IAG 16
Enabled successful partnership working 12
Income maximisation advice 4
Outreach enabled increased take up of service 4
Engagement of hard to reach/vulnerable/BME/Gypsy/Travellers 5
Training housing advisors to take a holistic approach 3
Access to PRS/Rent deposit 3
Reduce offending 1
Mortgage rescue scheme 1
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4.6.

4.7.

Enabling vulnerable adults to get in touch with employment, education or
training information, advice and guidance, a service set up for the first time
as part of their Trailblazer programme, and successful partnership working
were both noted by many of respondents as having proved the most
successful aspect of the Trailblazer projects:

‘Trailblazer funding has allowed us to launch two brand new
services which are delivering improved outcomes for vulnerable
clients’

‘Helping vulnerable people to access good quality private sector
housing, bringing empty homes back into use, engaging with
younger people to ensure better education and employment
opportunities, introduced a skills for life project for young
people...’

Conversely we also asked which elements of the Trailblazer service were
not as successful as they would have liked and why. Again this question was
open ended. 19 Trailblazers responded. Four Trailblazers noted that
partnership arrangements had not worked as well as expected at the outset
of the project.

Table 4: Less successful Trailblazer elements

Less successful Trailblazer elements

Partnership arrangements have not worked as expected

Participants lower than expected/didn’t deliver anticipated benefits

Recession curtailed outcomes

Unable to achieve target outcomes

Lengthy implementation process

Emphasis on employment not always needed

Difficult to get feedback on successes

Working with private landlords has been challenging

Duplication with other partnerships/departments

RPlRr|lRr|lRr|RP|[R|INMIN]D

Case study successes and challenges

4.8.

The analysis of client tracking data in the previous section identifies both
housing and employment outcomes for users. The case study data provides
examples of these user outcomes and how they were achieved. It also
highlights some of the challenges experienced by Trailblazers in meeting
their original aims and objectives and the expectations of their clients.
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Successes

4.9.

There are five main ways in which the success of the Trailblazers was
evidenced through the case study research:

e through increased take up of housing and employment services
e through hard outputs and outcomes of getting people into training and

jobs and improving their housing situation

e through qualitative evidence of improved individual outcomes for clients

e through organisational changes that promised to improve services into the

future

e through specific improvements that could be attributed to the partnerships

set up as part of the Trailblazers programmes

INCREASED TAKE UP OF HOUSING AND EMPLOYMENT SERVICES

4.10.

4.11.

4.12.

4.13.

Many of the Trailblazer programmes had established new services or
changed the way in which existing services were delivered in order to
improve take-up, either in general or from specific excluded groups (e.g., ex-
offenders, rural residents etc). A common measure of success was therefore
based simply on recording service take up.

An example of improved take up of housing related services is provided by
the LEAP project in Norwich which had managed to successfully engage
over 200 individuals who were homeless and at risk of exclusion. In West
Dorset the rural outreach service had been accessed by 190 clients while
the new post-support service for older people had helped over 60 people to
move home. In Islington the extension of the choice-based lettings system to
include private landlords had resulted in 100 applicants bidding for private
rented properties between August and October 2010.

A strong theme across the Trailblazers was to use housing advice and
management services to make contact with people in need of employment
and training support services. The rationale for this was summed up by the
choice-based lettings provider in Islington, one of the two Trailblazers, (the
other being Greenwich) which were seeking to use Choice Based lettings
software to route large numbers of housing applicants to employment,
education or training advice:

‘65 per cent of Islington’s social housing tenants are out of work.
80 per cent of people use internet bidding so they can see the
tab for training and employment’.

However, the need for services to dovetail with IT applications was provided
by the Greenwich case where many choice-based lettings clients were
clicking the link to employment information but there was no method of
tracking how many of them secured information, advice and guidance on
employment, education or training.
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4.14.

4.15.

4.16.

Many of the other Trailblazers had set up referral arrangements with Job
Centre Plus, installed Job Centre Plus access points, or set up new services
to provide employment, education or training information, advice and
guidance to Housing Options clients. Here the evidence of success was
strongest in the case of new tailored services such as Bournemouth’s
personalised support service to help clients become job ready. In the first six
months 241 clients had received information, advice and guidance, including
60 who received advice on job search, 13 of them on interview skills and 23
on job applications. Eighty-seven were referred on to a job broker at Job
Centre Plus. The added value of this service in increasing take up was
demonstrated by the 55 referrals to Job Centre Plus that had not previously
been in contact.

This added value was apparent in other case studies; for example in
Camden 60 per cent of their Pathways for All clients (adult children of council
tenants) who were economically inactive had engaged with employment,
education or training support as a result of the Trailblazer programme.

Although Job Points were intended to be a key part of those Trailblazers with
the Job Centre Plus package, the delays of up to a year in getting these up
and running (discussed earlier in this report) and the decision to curtail
evaluation work with case studies from July 2010 meant that it has not been
possible to evaluate the impact and effectiveness of these.

HARD OUTPUTS AND OUTCOMES OF GETTING PEOPLE INTO TRAINING AND JOBS
AND IMPROVING THEIR HOUSING SITUATION

4.17.

4.18.

4.19.

4.20.

While only 23 of the Trailblazers had submitted the individual evaluation
indicators in spring 2010 (i.e. before this aspect of the evaluation was
curtailed), the case studies identified some evidence of hard outputs and
outcomes in relation to both employment and housing goals.

Employment and training outcomes were monitored by several Trailblazers.
Croydon’s Broadening Horizons programme had provided guidance to 175
people and enabled 13 to take up voluntary work, 58 further training and 23
to get jobs within six weeks of completing further training. Bradford had
secured 100 work experience placements with 13 mainly public and third
sector employers.

Housing outcomes were also evidenced. Camden had relieved overcrowding
in some way for 40 per cent of overcrowded households on the housing
register; within this group, 9 per cent had moved to more suitable
accommodation either through choice-based lettings or into the private
rented sector. Islington’s under-occupation officer had enabled 166
households to downsize, and 150 of these released accommodation for
larger households to relieve overcrowding; 350 people who had been in
overcrowded accommodation moved into suitably sized homes as a result.

A common aim of several projects was to increase access to private rented
accommodation. The Nottingham Trailblazer claimed considerable success
in this regard through its rent guarantee and supported bond schemes. But
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in this case take up was hit by a rival initiative (a supported housing
diversion scheme) which was proving more attractive to landlords,
highlighting the need to strategically manage local market interventions.

4.21. Multiple outcomes were achieved by projects combining housing,
employment and other goals such as avoiding re-offending, as in the LEAP
project in Norwich. This project has seen 221 clients and helped 83 into work
focused activity, while 23 had secured jobs and 43 private rented
accommodation through the programme. It had housed 19 ex-offenders in
private tenancies in its first 12 months, and 11 had retained tenancies and
avoided re-offending after 18 months.

QUALITATIVE EVIDENCE OF IMPROVED INDIVIDUAL OUTCOMES FOR CLIENTS

4.22. The client tracking data has identified the generally positive impacts of the
enhanced services on clients’ lives and this aspect was also emphasised by
the Trailblazers themselves.

4.23.  This was summed up by staff in Bournemouth who felt that the key to
success was the opportunity to make a real difference by employing workers
with the necessary time and skills:

‘It is this type of ‘invisible’ help that really makes a difference and
turns around people’s lives. Clients felt that they were treated
with dignity and respect and that ‘nothing was too much for
them’.

4.24.  Similarly staff in Greenwich focused on soft outcomes including success in
engaging with a vulnerable group and helping make changes to their lives. In
Newham the appointment of an Occupational Therapist to the Trailblazer
team led to an increase in the number of disabled clients, with emergency
priority, who were rehoused. This had been achieved through links with the
clients’ Occupational Therapists previously, but there was a concern that
other clients without regular Occupational Therapist support were missing
out in the absence of an alternative route to securing appropriate housing,
which the Trailblazer now provides.

4.25. The cases studies have shown that careful targeting and design of projects
to meet the needs of specific client groups has sometimes led to very
positive outcomes. This was something that would have been unlikely in
hard pressed generalist Housing Options services without the opportunity
created by the Enhanced Housing Options Trailblazers programme.

Organisational changes with promise to improve services into the future

4.26. In some cases the success of the Trailblazers was in providing the
opportunity for participants to try something new and to set the conditions for
a step change to improve services into the future.

4.27. Investment in new systems for identifying and allocating properties adapted
for people with disabilities (Newham), to create a specialist housing and
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4.28.

4.29.

support service for people with learning disabilities (South West London), to
expand choice-based lettings systems to include the private rented sector
(Islington) and to steer applicants to employment, education or training
information, advice and guidance (Islington and Greenwich) are clearly in
this category.

Changing the location of the service was seen as a major success in
increasing access for clients in several cases. The Doorways Centre in
Halifax was seen as successful in enabling residents to access a variety of
services under one roof in an attractive and welcoming environment, thereby
delivering the Council’s ‘tell it once’ approach. In four other cases access to
services was decentralised to outreach locations at specific estates in
Nottingham and Islington, to three outlying locations in Bradford and to rural
locations in West Dorset. In each case there were successes in reaching
groups of people who had not previously been accessing Housing Options
services; although the Islington and Nottingham estate based services had
taken longer to get established.

Finally, Trailblazers had been successful in changing organisational culture.
This was apparent in Greenwich where staff in Housing Options now have a
wider perception of their role:

‘previously it [Housing Options] was all about maximising
people’s benefits, not maximising their employment possibilities’.

Specific improvements that could be attributed to the partnerships set up as
part of the Trailblazers programmes

4.30.

4.31.

4.32.

4.33.

A key test of partnership working is whether it results in any tangible benefits
to services. A number of the case studies attributed some of their successes
to the partnerships that had been established with other agencies. This is
discussed alongside other evidence in the following chapter.

Calderdale and West Dorset Trailblazers had been based on strong existing
partnerships with local agencies including stock transfer housing
associations, which meant that existing links and resources were effectively
utilised to provide as holistic and comprehensive support as possible.

In Blackpool a tangible success was achieved through mobilising partners on
the Homelessness Forum to publicise the Trailblazer activities and to attract
support for initiatives such as the work experience placement programme
which quickly established 100 six month employment placements with 13
local partners.

The ongoing importance of such partnership links was highlighted by the
LEAP project in Norwich where improved collaboration between agencies
was expected to lead to joint bids which was seen as ‘a viable option to
ensure continuation of services at a time when cuts in funding are likely'.
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Challenges

4.34.

Alongside these successes the case study research raised a number of
challenges which can be broadly grouped as:

e set up and exit challenges
e client related challenges
e the challenging wider context

SET UP AND EXIT CHALLENGES

4.35.

4.36.

4.37.

4.38.

4.39.

4.40.

In any time limited programme such as the Enhanced Housing Options
Trailblazers key challenges arise particularly at the points of setting up and
exiting from the programme

Some of the main set up problems related to attracting and building
understanding with partners and recruiting the right staff to deliver the
Trailblazer aims. These problems were well illustrated in Bradford:

‘Running a project as fragmented and ambitious as the
Trailblazer in Bradford is challenging, especially in a context
where all services are contracted out'.

This had led to a slow procurement process and delays in getting projects off
the ground, which made it difficult to assess success.

Challenges in attracting and building understanding between partners are
best illustrated by common problems found across the Trailblazers in
building effective local relationships with Job Centre Plus. For example, the
Job Centre Plus Job Point in Bournemouth took a long while to install and
even when up and running was hardly used and so did not achieve its
original purpose (i.e. for potential clients to access Job Centre Plus services)
as most of their clients were not ready enough to look for work. In Tunbridge
Wells and Rother early problems with referrals and transfer of information
between councils and third sector (Citizen’s Advice Bureaux and Royal
British Legion Industries) partners were tackled through dialogue and shared
understanding of roles and activities.

There were variable experiences in involving private landlords in Trailblazer
activities. While some cases attracted good levels of participation (e.g.
Norwich’s LEAP work with ex-offenders, and Islington’s choice-based
lettings access to private rented properties), others found it harder to attract
private landlords.

Staff recruitment and retention problems figured in several of the Trailblazers
including Bradford and Islington where estate outreach posts proved
particularly problematic to fill and retain. Croydon’s Broadening Horizons
programme experienced similar difficulties where the project struggled to
identify people with the appropriate skills as careers information advisers.
Projects also encountered problems in retaining key staff, and in some cases
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4.41.

4.42.

progress was hampered by long term sickness of key staff members (always
a potential risk where progress is dependent on a few individuals).

In relation to exit, it appears that few of the Trailblazers have secured
continuation funding in a period of large scale public spending reductions.
This is a major concern to Trailblazers given that their key contribution was
to enable service levels to be improved and extended, but without
continuation funding it seems unlikely that these improvements will be
sustained. Even social enterprise models based on trading income and thus
reliant on fees from other organisations (such as the Golden Lane scheme in
South West London matching people with learning difficulties to private
landlords and support packages) are partly or mainly dependent on public
budgets for commissioning the services provided.

Challenges of continuing the service after the Trailblazer were tackled in
some cases by embedding new ways of working through staff training both
within Housing Options and in partner agencies. The Blackpool Trailblazer
has left a legacy of a framework of information on work experience
placements and supporting training that can be used by other local
authorities. In other cases the use of part of the Trailblazer budget to invest
in IT applications has helped to deliver services in new ways.

CLIENT RELATED CHALLENGES

4.43.

4.44.

4.45.

4.46.

Many of the Trailblazers deliberately focused their work on clients whose
needs were not being met by mainstream services. In a number of
Trailblazers the aim was to increase client take up of services through
different types of delivery (and some successes in this respect have been
outlined above). Other Trailblazers were based on the premise that a variety
of client needs could be met through the common access gateway of
Housing Options services.

The Nottingham Trailblazer illustrates some of the learning arising from
focusing on ‘challenging clients’. The Life Coaching experience project with
long term unemployed ex-offenders and homeless people was discontinued
because it proved difficult to track clients’ outcomes over time. Meanwhile
the intensive one-to-one employment broker service delivered high quality
job outcomes but only assisted a small number of people and was also
found to duplicate services offered by other providers.

The experience of take up for new services such as outreach provision for
excluded groups was quite variable. Several Trailblazers shared the
Nottingham experience of quite low volumes of customers for new services.
Kettering found it difficult to attract sufficient clients to some tenancy training
courses and to maintain attendance; its Homemove scheme had also
attracted fewer tenants than anticipated partly because many of the tenants
registered were older people who did not have access to the internet so staff
had to help them to bid for properties by phone.

A further problem arose in relation to client throughput. Greenwich’s Housing
Options Plus service to vulnerable adults found that clients a long way from
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4.47.

4.48.

the workforce needed ongoing support. Unless there is provision for referrals
to longer term support, these caseloads rapidly use up the capacity of
available staff.

A key challenge arising from linking housing and employment and training
support that recurred across the case studies is the question of the best
timing of interventions to meet client needs. Kettering’s Lifeplan scheme
providing flexible one-to—one support to unemployed people was found to
work best where people were ready to make changes to their lives.
Croydon’s Broadening Horizons programme found that a significant number
of clients referred were not ready to engage in education, training or
employment advice as they needed to resolve their housing issues before
they could consider anything else. Hostel residents were more willing to
engage after they were settled and ready for the next steps.

Similarly in Bournemouth, clients needed to be ready in order to benefit.
Here, there was a need to address ex-offenders’ drug and alcohol problems
alongside housing needs but before employment and training needs.
However, a fast track private renting scheme was available for job ready
prison leavers in return for signing up for training and employment.

THE WIDER CONTEXT

4.49.

4.50.

4.51.

4.52.

The case study research drew attention to external challenges relating to the
wider social, political and financial context. Programmes focused on
alleviating housing need and worklessness were clearly affected by the
wider economy and the state of local labour and housing markets.

In Blackpool, programmes to address worklessness had been affected by
the economic climate and it was anticipated that public sector cuts and
knock on effects for third sector organisations that were providing the
majority of work experience placements would affect the sustainability of the
programme and potential to disseminate to other authorities. In Camden it
was expected that the Pathways for All programme would continue but with
reduced funding in the future.

In Norwich, eligibility criteria and delays in processing Housing Benefit have
presented challenges when working with unemployed clients. Changes to
welfare allowances following the Comprehensive Spending Review will have
impacts on work with clients who are unable to access the labour market
within the first year of support from the project.

Sometimes there were barriers associated with different eligibility criteria for
services arising from the different statutory basis of services such as the
different age criteria (under 19s for certain purposes, under 25s for others)
affecting Greenwich'’s integrated young people’s service.

SUMMARY

4.53.

In summary the Trailblazers programme was able to evidence considerable
success in relation to enhanced or innovative services that were generally
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appreciated by clients. In some cases it provided for step changes in
services and lasting partnerships that are likely to survive into the future.
Success was limited by challenges inherent to short term programmes,
particularly associated with set up and exit. There were further challenges in
the ability to engage with the most excluded clients, to achieve anticipated
take up of services and to achieve the right sequencing of housing,
employment and training and other interventions. Fundamentally the
success of the Trailblazers was affected by the national and local context in
which they operated.
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5.

Partnerships and other key processes

The importance of partnerships

5.1.

5.2.

5.3.

The Enhanced Housing Options Trailblazer programme was established on
the basis of testing out a partnership approach to addressing the complex
and interrelated needs of clients, particularly in relation to housing
circumstances and worklessness.

Five Extra Trailblazers were set up with a formal relationship between the
local authority and Job Centre Plus. Others have developed partnerships
with a range of agencies especially those providing employment, education
and training services and housing and other support services for vulnerable
groups (e.g. hostels, probation service).

As shown in Table 2 in the previous chapter, Trailblazers felt partnerships
had helped improve referral arrangements as part of the Trailblazer service
and led to new joint projects between the partners beyond the original
Trailblazer.

Nature and management of local partnerships

5.4.

All of the case studies involved partnerships between Housing Options and
other statutory and third sector partners; in some cases there were also
effective partnership arrangements with private sector organisations
including private landlords and training providers. There were, however,
quite big differences in the numbers of partners involved and the level of
their involvement in funding, planning and operating the Trailblazer services.
The case study pen portraits (Appendix 2) each include a paragraph on the
strengths and weaknesses of local management of projects and partnerships
illustrating issues that often arise in partnership working.

Management strengths and weaknesses

5.5.

The need to promote openness, overcome mistrust and build engagement of
partners from the earliest stages (Kicker et al 1999) is a well known principle
of network management. The relevance of network management is
demonstrated by the experiences of several Trailblazers in engaging with

Job Centre Plus, leading to the recommendation to ‘present your scheme to

all potential partners at the earliest opportunity’ (Bournemouth). Similarly in
Islington the Trailblazer has overcome poor prior links between the council’s
regeneration department which delivers employment initiatives and local
housing associations:

‘Prior to the Trailblazer there was little joined up thinking between

the two. Since then it has led to data sharing and referral
opportunities’.

54



5.6.

5.7.

5.8.

The ability to harness contributions of expertise, staff time and use of
premises from partners is illustrated by a number of Trailblazers, notably the
Doorways Centre in Halifax and Calderdale Council’s ‘tell it once’ approach.
Calderdale residents are now able to access a variety of housing,
employment and financial advice under one roof in an attractive and
welcoming environment.

The long term benefit of effective partnerships for service co-ordination was
testified to by the improved data sharing and referral processes reported by
several Trailblazers. In Tunbridge Wells and Rother, closer integration
between Housing Options, Citizen’s Advice Bureaux and Royal British
Legion Industries had reduced waiting periods and prevented homelessness
by enabling people to get advice sooner. The strength provided by strong
partnerships in providing opportunities to put together joint bids to ensure
continuation of services in the face of future funding cuts, was shown in
Norwich.

The LEAP project in Norwich had exceeded initial expectations in numbers
of clients engaged and housed and their satisfaction. This was attributed by
the evaluation to the well defined scope of the project, through planning and
preliminary preparations prior to the commencement of service delivery.
Furthermore the project benefited from a structure that enabled frontline staff
to engage with the management of the project; they had found the right
people, trained them and given them flexibility over budgets to meet small
costs on an ad hoc basis. This had enabled them in turn to build trust with
clients. The experience of the worklessness adviser had shown that ‘the
importance of the quality of the first contact can hardly be overestimated as it
often determines the client’s willingness to truly engage’.

Stages of partnership development and issues

5.9.

The success of the Trailblazer partnerships can be considered in relation to
four main stages and activities

e (getting started

e developing collective a collective approach

e bringing in new partners to increase expertise or impact

e problems in attracting and engaging key partners and

e problems in aligning priorities and activities with some partners even after
they had been engaged

Getting started

5.10.

Pre-existing partnerships were generally more effective in getting new
services off the ground than were those established at or after the start of
the Trailblazers programme. West Dorset Trailblazer was able to make
effective use of existing links with employment and training, floating support,
care and repair and housing association partners established prior to the
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5.11.

project to engage these partners in the design and development of new
services from the start.

Prior network links were also apparent in Camden where all three strands
(focusing on existing tenants, homeless households and other housing
applicants) built on existing work with a wide range of partners (including
Surestart, Camden Working (an information, advice and guidance and
training provider), WISH (a community

safety organisation], Early Years Employability Team and Consumer
Financial Education (formerly part of FSA). This enabled the Trailblazer to hit
the ground running and harness existing budgets (only the Pathways for All
strand working with existing tenants was funded directly from the Trailblazers
programme).

Developing a collective approach

5.12.

This positive experience can be contrasted with some common difficulties
faced in developing partnerships, agreeing priorities and making
appointments to get some of the other Trailblazers off the ground. For
projects with less prior grounding, the advice emerging from the
Bournemouth Trailblazer is very apposite: 'Present your scheme to all
potential partners at the earliest opportunity, at a meeting with a presentation
and the opportunity to ask questions'. Somewhat ruefully reflecting on a slow
start it was observed that this advice 'could save valuable time by getting
people fully on board from the start'.

Bringing in new partners

5.13.

5.14.

5.15.

The benefits of bringing in new partners to add expertise and increase
impact is illustrated by the ambitious South West London Disability
Homefinder project in which the seven participating boroughs eventually
engaged with two charities and a lettings agent to tackle the problems faced
by people with learning disabilities in choosing a place to live.

The problems that can arise in attracting the required types of partner are
illustrated by the experiences of the Trailblazers in engaging with private
landlords. While many of them aspired to improve access of Housing
Options clients to suitable private rented accommodation, there was variable
success in achieving this goal. This was particularly the case where the aim
was to extend access to groups who had traditionally been excluded.

Attempts to adapt accredited landlord schemes or bond schemes for more
excluded groups such as people with mental health, substance misuse
problems or ex-offenders had met with some difficulties in attracting private
landlords. In Nottingham, the supported bond scheme had enjoyed some
success until a rival supported housing diversion scheme offering greater
incentives had captured the attention of interested landlords. Bournemouth
had been more successful than many in this regard, having forged a
partnership with a local landlord prepared to provide housing to ex-offenders.
The scheme aims within 48 hours of release to get ex- prisoners to sign up
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5.16.

for employment, education or training, get an appointment with Job Centre
Plus, the keys to a flat, a crisis loan and a mobile phone.

Similar success was claimed by Islington for its ‘extending choice across
tenure' project to include private rented properties within the choice based
lettings scheme. There had been a lot of work to engage private landlords
and this resulted in 100 applicants bidding for private rented properties
between the extended system going live in August 2010 and case study
interviews in October. This contrasted with the experience of other
Trailblazers such as Calderdale who had experienced problems in gaining
the interest of private landlords in taking part in the choice based lettings
scheme.

Aligning activities and priorities

5.17.

5.18.

5.19.

A final example of partnership working relates to the difficulties in aligning
the activities and priorities of different partners. This was illustrated across
several partnerships by relationships between the Trailblazers and Jobcentre
Plus.

Plans to establish Job Points (phone links to Job Centre Plus advisers) in
Housing Options offices were included in several Trailblazers including
Camden, Nottingham and Calderdale. However, there were considerable
delays in installing these links and Job Centre Plus was often seen as the
'silent partner' when trying to solve these problems jointly.

Explanations for this lack of effective engagement may simply reflect the
Trailblazers’ starting at a time of rising unemployment when competing
programmes were requiring Job Centre Plus's attention, or the relatively low
importance of housing access routes compared with others to the Job
Centre Plus service. In one case it was the absence of previous relationships
between Job Centre Plus and Housing Options that was thought to explain
cool initial relations; this in turn meant that partners were unsure of each
others' aims and objectives and feared the loss of funding for their own
agencies. This suggests more fundamental barriers to partnership and the
failure to heed some of the lessons about sharing aspirations and plans from
the start and maintaining good communication throughout that were
apparent in some of the more successful partnerships outlined above.

Management, monitoring and accountability

Management

5.20.

Fourteen Trailblazers that responded to the recent on-line survey answered
guestions about how successfully they felt their project had been managed
and identified specific strengths and weaknesses. Eleven felt their project
had been well managed, though two felt that senior managers could have
been more involved and one had found it challenging to engage front line
staff with the service.
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5.21.

5.22.

In terms of strengths, three specific strengths of Trailblazer management
arrangements were commonly noted:

e advice from DCLG/Regional Resource Advisors
e they were able to maintain a good strategic overview

e most targets were exceeded and the projects were running to budget

‘The monitoring meetings kept us focused on the objectives and
outcomes. The advice given was always acted upon and
examples of good practice were helpful’

‘We retained management in-house, this meant we had a good
strategic overview, but didn't always have time to devote to
managing the Trailblazer’

Difficulties for managing the Trailblazers had arisen in terms of:

e timing of job descriptions for Trailblazer staff
¢ late implementation of the projects

‘We would in the future make sure that all job descriptions were
agreed after the scoping of the project. This was an area in which
caused some issues due to them being decided before the
project was set up’

‘The action plan was slightly off target to start with, and the
project was late getting off the ground. Careful management and
revision/implementation of the action plan bought the action plan
up to date and this has bought the project to speed. One strength
was the innovative use of triage to simply and easily identify
customers with early housing issue’

‘| do not think that originally the bid writers/ decision makers got
the middle managers onboard with the project. It was seen as a
project within Housing Options, rather than a Housing Options
project, so it was more challenging to get front line staff engaged
with the project’

Monitoring and accountability

5.23.

Although Trailblazers were not specifically asked about their working
relationship with DCLG quite a few interpreted the question about project
management to be referring to the monitoring arrangements with DCLG.

There were mixed views about the monitoring arrangements. While some

Trailblazers found the monitoring meetings useful, as highlighted above,
others mentioned dissatisfaction with the amount of monitoring required:

‘The only criticism we have is that monitoring was very intensive
and we were treated the same as all other projects although we
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5.24.

didn’t receive full Trailblazer funding (£40,000 per annum
Kickstart funding for 2 years.’

‘The scale of monitoring at times has been difficult. This has
included recording for CLG and Cambridge.’ (Extra Trailblazer)

‘The steer from CLG [on monitoring] was too inflexible, with little
attention being paid to the local desires of the project.’(Standard
Trailblazer)

Although not all Trailblazers found the monitoring requirements problematic,
those reporting difficulties included all three types of Trailblazer, indicating
that the challenge felt was not dependant on the amount of funding received.
Case study research and feedback on a workshop run by the evaluation
team to support Trailblazers in identifying outcomes and indicators and
collecting data both raised issues of staff resources and analytical capacity
as being more relevant.
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6.1.

6.2.

Value for money

The objective of any value for money assessment is to identify the additional
costs associated with the project on the one hand and to identify and value
the outputs and outcomes on the other. However there are also issues of
process as well as other objectives — such as sustainability.

It was never the intention to assess the overall value for money achieved
from the Enhanced Trailblazers programme because the projects included in
the programme were so diverse; because the Trailblazers were only asked
to collect information against certain targets rather than in relation to all
outputs and outcomes; because there is little available evidence on counter
factuals — i.e. what would have happened without the particular scheme; and
because the assessment has to be done part way through the funding
period, so while most costs to the public purse can be identified, the outputs
and outcomes will be spread over then next months and years.

Evidence on process

6.3.

6.4.

6.5.

The programme was not set up in a way which made it possible to ascertain
certain basic monitoring information across all Trailblazers — notably with
respect to whether particular projects went ahead; whether the funding was
used to timetable; and whether the projects were able to address the issues
as identified in the original specifications. This information is available
mainly only at case study level. Moreover, the methodology of the
evaluation project was chosen to ensure that it would be possible to learn
from success — so the case studies and particularly the client tracking areas
may be biased towards the more successful programmes.

The evidence from the case studies (appendix 2) suggests that there was a
high level of compliance in terms of implementation although timetables
sometimes had to be changed and in some cases the Trailblazers learned
by experience to modify the projects. The two most obvious problems were
that some projects took more time than expected to get underway; and that
the numbers of clients that were expected to be involved were lower than
projected — although in most cases these numbers have picked up over time.
In one or two cases there has been management failure —because of the
complexity of the project and/or because of turnover of staff and loss of
skills. On the other hand in some cases it was possible to identify additional
benefits notably to do with working with other agencies to reduce costs of
delivery and to develop good practice.

One programme objective on which there was detailed evidence from the
case studies was with respect to securing additional and on-going funding.
The evidence suggests that it has been possible in 12 cases to identify
additional sources of funding but these were all from government and
agencies and reflected partnership working. A number of Trailblazers have
stated that they would wish to continue successful projects using their own
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general funding into the future. However the extent to which this will actually
be possible could not be independently assessed. Sustainability is therefore
an important ongoing issue.

Evidence from client tracking

6.6.

6.7.

6.8.

6.9.

The evidence on services provided (figure 6) suggests that the projects were
generally successful in providing services, particularly on initial contact but
also at two months and six months.

The services are clearly focused on the main objectives of the Trailblazer
approach: providing housing training and job seeking support. The additional
services provided after initial contact appear to be concentrated on the
training and employment information and support. The qualitative evidence
suggests that clients would not generally have received such focused and
comprehensive assistance from elsewhere but it is not possible directly to
assess what help the clients would have received if the projects had not
been in place.

The most important finding from the client tracking evidence is that one in
five of clients improved their economic status through being in employment
at the end of the six months tracking period. In addition some clients had
periods of employment during the period.

There is no available evidence of which we are aware on what the probability
would be of improving chances of a similar group of people outside the
programme so we have not attempted a direct valuation of this very positive
outcome.

Value for money of particular programmes

6.10.

It is generally relatively easy to identify the additional financial costs —
although there may be some uncertainties about exactly what the alternative
use of the resource might have been (e.g. when a manager takes on an
additional responsibility). Estimating values is far more problematic. If what
is mainly available is output information — e.g. how many people actually
attend a training course or how many people actually take part in the
programme — e.g. are given information — it should in principle be possible to
assess the cost per unit of that output. This however gives very little
information about the real value for money as this depends on the outcomes
for clients, suppliers and government. Outcomes are far more difficult to
identify and evaluate notably because it may be no part of the programme to
track results past a certain point (e.g. providing information); in part because
the detail is not available to assess the savings to the public purse. The
examples attempt to give some interim assessment of these outcomes and
their value.
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6.11. Appendix 4 provides exemplification from three Enhanced Trailblazers —
Kettering, Nottingham and Norwich.

6.12. Kettering involves four distinct strands which have been assessed separately
because the assumptions required are so different. In three cases it was
possible to make some assessment of saving based on evidence from the
managers and from the client tracking evidence. In one case — tenancy
training courses — the costs can be identified at £11,745 per year. However
there is no direct way of assessing whether identified potential savings have
actually occurred.

6.13. The three strands where annual costs and savings can be estimated

suggest:
Strand Costs (£) Savings (£)
Lifeplan 33,529 141,160
Homemove 41,325 68,188
Outreach work 11,849 546,948

6.14. The biggest savings come from successful placement in work; the transfer
from hostels to rented accommodation and possible reduced re-offending.
In all cases there is no direct evidence on probabilities so these are simply
exemplification. However they do suggest that the potential benefits from
both Lifeplan and particularly Outreach are very large indeed. The benefits of
downsizing are however limited by the fact that this usually happens late in
life.

6.15. There were five distinct strands in Nottingham. For one of these strands
costing £18,230 per year there is no direct savings so far because it has
taken a long time to set up the partnership.

6.16. Three of the strands appear to have very large direct annual net savings:

Strand Costs (£) Savings (£)
Rent bond & guarantee 56,730 1,283,810
scheme

Supported bond scheme 54,530 349,440
Employment Broker Service 74,980 247,250

6.17. The estimates suggest that one strand only just covered its costs so far:

Strand Costs (£) ‘ Savings (£)
Welfare Benefits Service 13,355 14,729

6.18. Again the big potential savings come from transfers from hostels; improved
employment together with the reduced chance of re-offending.
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6.19. In Norwich there was a single but holistic strand based on helping single
young people:

Strand Costs (£) SEVI RN ES)

LEAP 214,553 996,027

6.20. Again the main benefits come from re-housing; from support into work and
training and reduced chances of re-offending.

6.21. Apart from the assumptions made in these calculations the main area of
uncertainty is the extent to which these savings are additional. We have no
evidence of what would have happened if the service had not been available
- and it is likely that other services would have been available in many cases
- although not in the focused fashion which is core to the enhanced
Trailblazer approach.

6.22. The assessment also identifies other benefits that can be associated with
these initiatives which are often rather more general and cannot be directly
valued within this project.

6.23. The three examples are clearly not representative of the whole programme
as they have been chosen because there are data available and evidence of
outputs and outcomes so potential savings could at least in principle be
identified. In many of the other projects the outcomes are far softer and thus
more difficult to evaluate. Equally many have potential benefits which will be
realised by other agencies while others will have benefits into the longer
term which cannot be observed at this stage.

6.24. Overall the evidence suggests that the projects where we can make
estimates do have at least the potential to be very good value. In particular
the costs are relatively small so in many cases even quite low levels of
success generate large savings.
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1.

Sustainability

Future funding

7.1.

7.2.

We used the recent on-line survey to ask if the Trailblazers had already
secured funding for their project after the Trailblazer funding stopped in April
2011 and, for those who had not, what was the likelihood of securing funding
post April 2011. The responses are shown in Figure 15. It should be noted
that Trailblazer funding for some projects runs until April 2011 and for others
until 2012. In addition some projects were later than anticipated in getting
started, so still had money in their budgets to carry forward.

The vast majority of Trailblazers that responded to the survey (24 out of 42
Trailblazers) had not yet secured further funding at the time of the survey
and felt it was unlikely that they would do so in the future. In terms of being
able to secure funding post 2011 the majority of respondents were unsure
about securing further funding and no one thought they would definitely
secure funding. Indeed, two said they would probably not secure funding and
two said definitely not.

Figure 15: Likelihood of future funding

Have you or are you likely to secure funding for the Trailblazer
services after April 2011?

O Yes, secured

1 m No but probably will
O Unsure if will

O No, probably won't

m No, definitely won't

@ No need to look for further

10 funding-project will be complete

m Don't know

7.3.

Five Trailblazers said they had managed to secure funding post April 2010,
and one Trailblazer said their original funding would take their project into
2012. Others mentioned a variety of funding sources, from central
government funding, partnership funding (both via central and local
government) and by landlord contributions to their choice-based lettings
scheme. However, whilst funding had been secured at the time of the survey
it was acknowledged by one Trailblazer that ‘most negotiations are on-going
given the current uncertainties around public expenditure.’
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7.4.

7.5.

7.6.

1.7.

7.8.

Three Trailblazers said they hoped to be able to incorporate work they had
started with Trailblazer funding into their mainstream work. Two of these had
Extra Trailblazer funding whilst the other had Kickstart funding. This
Trailblazer added that their ‘concept has been very successful'.

The following Trailblazer thought they ‘probably’ would secure funding post
April 2011 and added:

‘This was a valuable programme giving space and impetus to test
new approaches. It has to be said, however, that some of the
real benefit of the programme was to be gained through the
longitudinal study so that it is a shame that this is being halted -
once CLG start downplaying the importance it is inevitable that
the participating LAs will also. We will probably come to view the
EHO programme as part of the halcyon years of innovation - until
the next 'boom' cycle that is!’

These and other similar comments emphasised not just the importance of
sustaining the Trailblazer project through funding, but the overall approach.
Sustaining this will require local authorities and their partners to embed the
learning from the projects into a range of mainstream service delivery.

One Trailblazer who noted that funding would definitely not continue added:

‘It has been brilliant to be involved in such a programme, | know
locally we have been lucky enough to create services and
interventions which have genuinely changed residents' lives,
despite lower numbers than originally anticipated. Staff have
been inspired and motivated by the EHO approach and its
emphasis on person-centred work with residents rather than the
somewhat restrictive, bureaucratic processes of the past.
Unfortunately with the spending cuts on the horizon, and locally
without consistency in senior management, | am concerned that
these kinds of approaches will be seen as "optional” or additional
and at least some of the momentum and drive behind them will
be lost. We have tried, wherever possible, to ensure that there
are proper handovers and structures to support relevant EHO
projects becoming "business as usual” ...the culture change
aspect has been the hardest’

As outlined in Chapter 2, case studies had adopted a number of different
strategies to spending the Enhanced Housing Options Trailblazers funding
including a ring fenced budget for specific Trailblazer services, funding for
specific staff who might work on a wider range of services integration with
other funding. While the latter approach had offered the greatest prospects
for sustainability through mainstreaming of Trailblazer activities in practice
there were no mechanisms to incorporate this finding into base budgets. In
some cases it was suggested that the partnerships formed for Trailblazers
could form the basis for future funding bids, but this was dependent upon
there being such funds to bid for.
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7.9.

7.10.

While most of the expenditure was accounted for by staff costs, some
investment was made in IT systems and in staff training and supporting
materials (such as Blackpool’s information framework on work experience
placements). This strategy provided a legacy for future activity that was less
dependent upon attracting new funding. One Trailblazer had supported the
establishment of a social enterprise to provide accommodation and support
services for people with learning difficulties although the success of this
strategy is dependent upon the continued commissioning of such services
from public funds.

Overall, then the prospects for future funding were mainly dependent upon
the public finances and future allocations for Housing Options and
worklessness activities. In the latter respect the development of the new
Single Work Programme and decisions in relation to the scale and type of
contracts to be awarded will be an important factor in determining the
continued viability of Housing Options based access routes into the delivery
of information, advice and guidance and employment, education or training
services.

66



8. Learning from the trailblazers

Identifying the lessons

8.1. The recent on line survey asked what advice Trailblazers would give local
authorities considering similar enhancements to their Housing Options
services that the Trailblazers had made recently.

8.2. From the 25 respondents, five Trailblazers stated that it would be difficult to
offer advice at the moment because of cuts in funding. One thought there
would be shifts in emphasis in future work by responding to homelessness
rather than working on homelessness prevention.

8.3. However, those who offered advice to other authorities considering setting
up similar services provided a variety of practical measures they thought
important:

o facilitate collaboration and interaction at networking events

o find the right people for the posts

e ensure information sharing between local authorities

e ensure proper allocation of staff time and training

e concentrate on one stream of work only

e provide a holistic service

e take time to give careful consideration of partnership working
e investigate all funding sources

e provide a one stop shop approach for customers

e et a service level agreement with partners sorted out early on
e publicise widely

e ensure management actively engages with the project

8.4. A Trailblazer that had secured further funding expressed the importance of
the Enhanced Housing Options project through the recent online survey:

‘I think it is important that experience and lessons from
Trailblazers are published and that enhanced Housing Options
services are sustained within Homelessness Strategies,
Supporting People Strategies, Housing Allocation Policies,
Worklessness Strategies, and a range of strategies and
programmes for vulnerable people’.
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Learning from the case studies

8.5.

Two main overall learning points arise from the Enhanced Housing Options
Trailblazers programme and its evaluation. First the benefits to participants
in taking part in the programme, and second the wider benefits associated
with learning from the programme and transferability to other areas.

Benefits of taking part in the Enhanced Housing Options Trailblazers
programme

8.6.

8.7.

8.8.

8.9.

Several case studies reflected on the benefits of being a Trailblazer.
Inevitably a key advantage was the additional funding provided, which as
noted earlier was significant in relation to the existing scale of many Housing
Options services especially for smaller authorities such as Rother, Tunbridge
Wells and West Dorset. Thus additional funding made the provision of new
and much needed services such as the rural outreach project in West Dorset
possible. Even larger authorities such as Islington were clear that without the
additional funding most of the projects they had undertaken would not have
been possible.

However, there is clearly a potential downside to this benefit if service quality
and expectations have been raised and cannot be sustained into the future.
A further dimension of this problem is that the more successful a service
becomes the more clients it attracts and the more resources it requires to
maintain standards. In this context the limited success enjoyed by the
Trailblazers in securing follow on funding noted in Chapter 7 is a major
concern.

A further advantage of being a Trailblazer was the acknowledgement of
quality of core services instilling a sense of pride in Housing Options teams
and the opportunity to use this to promote and defend the service (West
Dorset). In Islington involvement was seen to have improved the reputation
of Housing Options as well as fostering closer working with the Regeneration
Department local housing associations and private landlords and
information, advice and guidance and employment, education or training
providers. They were pleased to have been part of it and were seeing
positive outcomes.

The absence of central targets or imposed expectations made participation
in Trailblazers easier than in more top down programmes. There was a
genuine opportunity to develop proposals that were responsive to local
needs. However, this degree of local freedom can be challenging for some
local authorities and their partners that are used to working to standard,
centrally determined targets.

Transferability to other areas

8.10.

A key potential benefit of national programmes working through locally
based projects such as the Trailblazers is the ability to share learning as the
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projects develop. There are two potentially valuable dimensions to such
learning exchanges. First, to transfer learning between participating projects,
to ‘avoid reinventing the wheel’ and to enable potential barriers to be
anticipated and solutions discussed between peers as the projects develop.
Such intra-programme exchanges in a large, complex and varied
programme like Trailblazers would probably work best through peer groups
of projects tackling similar types of problems. These could be organised at
the strand level rather than project wide level. A second dimension is to
disseminate learning from the programme to outside authorities tackling
similar problems. Again a themed peer group approach might work best.

8.11.  While the Trailblazers programme did include some co-ordination by DCLG,
DWP and the regional resource advisers and some regional meetings were
held in 2009, the potential for learning transfer within and from the
programme was not fully exploited. Although, it is understood that a wish for
focus-specific workshops was expressed in some regional meetings and at
the national indicators workshop held in London in December 2009 and
again in 2010 (for example, the East Midlands event in May 2010), this was
not acted upon at programme level. Instead some Trailblazers formed links
independently with peers with a similar focus, mainly those that they
happened to meet at regional events, and engaged in informal information
exchange. Because this was not insti