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1 Executive summary

The Department for Children, Schools and Families (DCSF) commissioned Deloitte to
undertake a review of the market for welfare beds in secure children's homes in October
2007. The objective of the review was to inform central and local government policy and to
assess potential demand for and supply of these homes in the future. This report assesses
the market for welfare beds in secure children’s homes, identifies key market characteristics,
highlights the key demand and supply trends together with their underlying drivers, explores
potential future scenarios and sets out some policy options.

There are approximately 60,000 children in care across England who require varying levels
of emotional, psychological and physical support to achieve improved personal and societal
outcomes. Secure children’s homes provide specialised support for young people between
the ages of 10-17 years who are particularly vulnerable and considered to be a risk to
themselves or others.

The number of children accommodated in secure children’s homes in England at the end of
March 2007 was 290. Of this, 70 were local authority placements which accounts for just
0.13 per cent of all children in care.! Young people may be placed in secure accommodation
via the courts on welfare grounds under Section 25 of the Children Act 1989 or the Youth
Justice Board (YJB) when a child is sentenced or remanded in custody. Welfare placements
in secure accommodation are less than a quarter of the overall secure children’s homes
market. The demand for welfare placements has declined rapidly in recent years, prompting
a 30 per cent fall in provision over the last four years.

In the opinion of some providers and two stakeholders, some local authorities have sought to
place children in alternative forms of accommodation and care to that provided in secure
children’s homes. Examples cited were private homes or residential children’s homes that
offer an intermediate level of support and security that falls between a residential children’s
home and a secure children’s home. ‘Semi-secure’ accommodation, as it is referred to in this
report, is said to have, for example, a higher staff-to-children ratio and place more
restrictions on a child’s ability to leave the home than a residential children’s home. Semi-
secure accommodation is not subject to regulation in the same way that secure children’s
homes are.

The decline in demand for welfare beds in secure children’s homes may have been partly
driven by the use of ‘semi-secure’ homes, rather than a tangible reduction in the number of
children needing secure accommodation. While opinions expressed by some indicated that
there may be a growing demand for accommodation that is seen as an alternative to secure
accommodation, such as semi-secure accommodation, the research was not able to
substantiate these views with evidence or data.

The market for secure children’s homes has responded to lower demand levels and a
number of homes have been closed over the last few years. The recent closures of secure
children's homes is recognised by the government and the White Paper ‘Care Matters: Time
for Change’, which states the need to avoid a situation in which further home closures could
lead to children being placed inappropriately in the community, where their needs will not be
properly met.

! Figures are for March 2007 from the Office for National Statistics First Statistical Release which is based on
data from the DCSF SA1 form (the secure children's homes statistical return).



The main findings of the study are summarised below.
The market for secure children’s homes is complex on a number of levels.

Secure children’s homes accommodate children who are particularly vulnerable and have
extremely complex needs. This has implications for the placement of children and young
people in secure units, requiring multi-agency assessments and decisions at different points
in the process. Along with these necessary checks and balances, many organisations are
involved in this market, creating further complexities. These include DCSF, which provides
some capital funding; Ofsted, with its inspectors checking on compliance with legislation;
local authorities who commission placements, home providers, education and health
services that are linked with the homes; and other stakeholders and representative bodies.
Further to this, as the market for welfare beds is very small, it is hard to establish statistically
significant correlations.

Declining demand for welfare beds has been driven by many factors - including:
changes in children’s needs...

A small component of the drop in demand for welfare beds may be attributable to
improvements in the diagnosis of mental health conditions as segments of demand for
welfare beds may have been re-categorised as demand for psychiatric or mental health
facilities.

... as well as use of alternative provision due to discretion in decision-making within
local authorities and differing application of government guidance; ...

Although decisions regarding placements in secure children’s homes are guided by
legislation and clearly defined criteria, qualitative research suggests that the application of
guidance varies, leading to a high level of discretion in placement decisions. Although this
discretion is, in many respects, necessary it can significantly influence demand. An
individual’s philosophical views about appropriate placement options for a child will have
more influence over their decision if there is a lack of evidence about outcomes.

Financial pressures could also influence the exercise of discretion. This is supported by
statistical evidence of ‘seasonal’ decision making, demonstrated by seasonal peaks in
welfare vacancies ahead of financial year end as funding may possibly become more limited.

... the view of secure children’s homes as a last resort;

Some local authority practitioners suggest that secure children’s homes should be used only
as a last resort. Clearly the perceived stigma associated with the placement of a child in a
secure home discourages the use of such homes and reinforces the view that it is a
placement of last resort.

... the use of alternative? (‘semi-secure’ and other substitutes) provision;

However, there is no evidence that the actual demand has declined in terms of the fall in the
number of vulnerable young people. Opinions from consultations with stakeholders,

2 Alternatives to secure children’s homes include ‘semi-secure’ accommodation or residential children’s homes
with additional services such as therapeutic treatments.



suggests that the ‘unrealised’ demand has been diverted to alternatives but the extent and
level of this diverted demand is not clear due to lack of data.®

... and perceptions of outcomes.

A successful post-secure placement and care plan on leaving a secure children’s home is
vital for achieving good outcomes for the young person. Even if a child’s behaviour improves
whilst in secure, failure to continue relevant services post-secure could negate any benefits
received during the secure placement. This could consequently lead to a misconception that
secure provision is an ineffective option.

There is also a perception amongst social workers that sending a child to secure is a sign of
‘failure’. This could lead to a situation where children are not sent to secure even if this might
be in their best interest.

Supply has declined in response to lower demand ...

The key driver of declining supply is the fall in demand for welfare beds. YJB commissioning
levels have been relatively stable so this is likely to have had little impact on supply as a
whole but the perceived aggressive pricing strategy of YJB may have increased pressure on
providers. The supply of welfare beds in secure children’s homes has responded to the falls
in demand and a number of providers have closed in recent years. Growing competition from
alternative provision has pushed some of the loss-making secure children’s homes out of the
market. Currently there are 19 providers in the market compared with 28 four years ago.

... increasing financial pressures on local authorities and providers,

Falling demand has, in turn, increased financial pressures on local authorities providing a
secure children’s home. This has been exacerbated by price negotiations and block
purchase contracts from the YJB - exerting further downward price pressures on homes that
provide both justice and welfare beds.

... and poor incentives to invest has fed-back into the system and pushed demand
down yet further.

Uncertainty of future demand also makes planning and investment decisions hard for
existing providers as they have no certainty of future income. Homes are in need of repair
and renewal but this uncertainty acts as a disincentive to invest. Consequently, the facilities
in homes may be (or may be perceived to be) sub-optimal relative to other provision,
potentially deflecting demand further towards alternative solutions.

Limited evidence on outcomes makes assessments and placement decisions less
informed and more difficult.

In this market, commissioners have limited knowledge of the outcomes that secure children’s
homes have the capacity to deliver. Furthermore, as these placements are rarely used there
is little scope to attain experience and knowledge. As a result, commissioning decisions can
be based on perceptions rather than actual outcomes. Moreover, there is no comparative
outcomes data available to inform decisions.

% This view was held by a small number of stakeholders who, although not asked directly, raised this issue but
there is no quantitative evidence to substantiate it.



In future, demand could move in either direction but supply is unlikely to rise without
effective commissioning and planning...

Scenario analysis suggests that demand could continue to fall but equally the recent trend
could be reversed as a result of unanticipated shocks, changes in the application of
guidance and changes in legislation. The majority of stakeholders expect the supply of
welfare beds in secure children’s homes to continue to fall.* The scenario analysis indicates
that the realised demand for welfare beds over the next few years could range from 25 to
150 beds, depending on the extent and success of policy interventions and the use of
substitute provision.

Opinions amongst stakeholders suggested that the demand for alternatives has been
steady, although stakeholders were unable to supply evidence to corroborate this. However,
these alternatives are not necessarily cheaper than welfare beds which may continue to act
as a limit to demand for them.

Stakeholders who are currently supportive and users of welfare beds in secure children’s
homes made the point that ‘semi-secure’ accommodation is a high risk alternative and in
their view not the right solution — the two types of provision are not the same and not
substitutable. On the other hand, stakeholders who were opposed to secure treatment for
children held the opposite view. Further to this, consultations suggest that prohibiting semi-
secure care or tightening up on its usage may be counterproductive - it allows flexibility in
provision and, in the view of many commissioners, delivers better end outcomes for children.

... due to market entry barriers ...

It is widely recognised that supply is very unlikely to increase due to a lack of commercial
viability. Current low demand levels, operational financial pressures, a misaligned incentive
structure and prohibitively high costs associated with setting up or restoring secure children’s
homes act as barriers to market entry for new providers. It is easier to exit the market and
use welfare beds for alternative purposes (such as justice beds) than to enter the market
and increase supply.

... and given low capacity in the system (the tight market) and inelastic supply, any
unanticipated increase in demand could prove hard to meet and may lead to a critical
situation for the market.

Supply has been reasonably quick to respond to the fall in demand for welfare beds.
However, market exit is easier than market entry so supply is unlikely to respond quickly to
any increase in demand. There is a significant risk that any increase in demand in an already
tight market could lead to a lack of secure home placements for vulnerable children.

Policy decisions are made difficult by a notable lack of information regarding the
quality of outcomes ...

There is currently little evidence, beyond the anecdotal, on the outcomes of placements in
secure children’s homes relative to other placements for children in care. A comprehensive
assessment of fithess-for-purpose cannot be made if there is no effective comparison of

* This was the consensus view held by the stakeholders during discussions at the workshop where 40
stakeholders (mainly providers as well as local authorities and other umbrella organisations). Given the open
nature of the discussion it is difficult to attribute these views to a specific number of people. This is discussed
further in section 5.2 of the report.



outcomes. A more detailed analysis could also enhance knowledge and understanding of
factors affecting vulnerability in young people to efficiently target improvements in provision.

POLICY OPTIONS

Based on analysis and stakeholder consultations, the report identifies the following four
options.

Option 1 - Commission and develop® the existing secure care market more
effectively and regulate alternative care options. The improvements required in
commissioning and developing the market are two-fold: policy setting by Government
and informed decision-making by commissioners. On Government policy, clear
regulation and guidance to ensure that ‘semi-secure’ and secure accommodation are
used effectively. On the commissioning, the process needs to be reviewed and
options for commissioning at a regional or national level should be considered. This
is beyond the scope of this study and there is currently insufficient information
available to justify any specific course of action. Hypothetically, under this scenario,
there will be competition in the market to provide better outcomes. If demand
continues to be diverted to alternatives, there will be a need to consider regional or
national provision of secure accommodation for a small core group (around 25-30
children) who require this type of accommodation.

Option 2 - Commission and develop the secure care market more effectively and
leave alternative provision ‘un-regulated’ in circumstances where the liberty of the
child may be restricted occasionally (without the local authority obtaining a court
order under section 25 of the Children Act 1989). This option focuses on
commissioning and developing the secure market more effectively by supporting
current providers and ensuring that their services are effectively marketed and
recognised by commissioners. However, if ‘semi-secure’ accommodation continues
to be ‘unregulated’, it is probable that some demand that would otherwise utilise
welfare beds in secure children’s homes would remain with the ‘semi-secure’
segment, continuing to undermine market viability of secure children’s homes.

Option 3 - Commission and develop secure accommodation and prevent use of
alternative provision. Under this option, regulation and guidance prohibits the use of
alternative accommodation. As a result of this there would be a significant surge in
demand and the supply needs to be enhanced to meet this demand.

Option 4 - Do nothing - The option of doing nothing and leaving the market to
continue in the same vein is a hypothetical option and it would be very risky due to
uncertainties around demand, supply and outcomes. Due to the complexities of the
market this is not a viable option and should be discounted.

° ‘Develop the market’ in this context refers to the exertion of greater degree of influence rather than aiming for
complete control of the market. It is about using policy levers to shape and influence the market for desired
outcomes.



POLICY RECOMMENDATIONS

Given the complexities of the market and inherent risks, both in terms of potential market
imbalances and risks for children’s welfare, the status quo is not an option. After considering
the above options, the report recommends that the best course of action is to commission
and develop the secure market more effectively and regulate alternative provision
(Option 1).

Commissioning and developing the existing secure market more effectively should be
part of a whole-market package of intervention that also covers legislation,
regulations and clear guidance that encompasses regulation of semi-secure
accommodation;

There is a need for much better information on outcomes delivered by secure
children’s homes, semi-secure homes and alternative provision. This should be
explored further, as part of the implementation plan, to determine the nature and
extent of substitutes desirable for this market;

The consultations suggest that prohibiting semi-secure accommodation or tightening
up on its usage may be counterproductive - it allows flexibility in provision and, in the
view of many commissioners, the delivery of better end outcomes for children. Our
consultations also suggested that there would always be a core group of children
who would benefit from welfare beds in secure facilities, and as such it would seem
that some form of secure care provision must be retained; and

Commissioning the existing welfare beds market more effectively would lead to
superior outcomes if complemented by a whole-market approach that encompasses
an acceptance that alternative care is appropriate in certain cases, provided it is
properly regulated.

In addition, the report makes the following recommendations:

As soon as possible, send a clear signal of intent to stakeholders to reduce
uncertainty by setting out a strategy for future direction, viability and stability of the
market and clarifying regulations and guidance that cover the placement of children
in ‘semi-secure’ and secure children’s homes;

In the interim, work to improve perceptions of the value and usefulness of welfare
beds in secure children’s homes by:

0 Introducing longer-term and multi-agency assessment and monitoring of
outcomes;

o0 Publicising and increasing awareness of services secure children’s homes
provide, how they can match the needs of the child and, crucially, what the
children feel about the care they receive in secure children’s homes.

Decide on the way forward and then adopt a more strategic and joined-up approach
to provision, to include;

o0 Ensure effective regional or national governance and co-ordination across
agencies;

0 The use of necessary evidence in arriving at and logically articulating a formal
multi-agency strategy for seamless care, over the whole ‘care life cycle’ of the
neediest children in the country.
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2 Introduction

2.1 Background

The Department for Children, Schools and Families (DCSF) commissioned Deloitte to
undertake a review of local authority demand for welfare beds in secure children's homes.

Although the focus of this study was to review the market specifically for welfare beds in
secure children’s homes, the review has also assessed placements through the justice
system because:

There are some similar risk factors between the two groups of children and considering
them together provides a more robust analysis;

The provision for both groups is the same in many cases (i.e. providers often support
both types of placements) and so demand for each group must be considered to
assess the availability of and potential future need for supply.

As part of the research the commissioning local authorities and local authorities who provide
secure children's homes were interviewed. The voluntary organisation and private sector
provider responsible for two of the 19 secure children’s homes were also consulted. A
detailed literature review and statistical/econometric analysis also informed the study
findings.

2.2  Scope and objectives

The scope of the study included a comprehensive review of the dynamics of the market,
identification of the drivers of demand and supply as well as an assessment of potential
future challenges and policy implications.

The specific objectives of the study are to:

Establish likely levels of demand for welfare beds, including an assessment of the
expected impact of legislation and government guidance;

Explore future supply and the sustainability of providers, including an assessment of
the influence of the Youth Justice Board’'s (YJB) commissioning; and

Make recommendations on how the secure children’s homes market could be
developed.

2.3 Methodology
Research methodology

In addition to desk based research, the methodology for identifying the key issues facing the
market for secure children’s homes included interviewing a sample of local authorities,
providers of the homes and representative groups. These were selected based on the
following criteria®:

5 Details of the local authorities, providers and other stakeholders interviewed are outlined in Annex B.
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Commissioners - 15 local authority commissioners were included in the study based
upon location, their commissioning of secure accommodation for children and the level
of demand:;

Providers of secure children’s homes - 18 care providers - including one that closed in
July 2007 were included in the study. They were selected to ensure a mix of ownership
(local authority, independent and voluntary sector), location, size and type of care
provided; and

Representative groups - 8 other stakeholders (such as YJB, Ofsted and the Secure
Accommodation Network) were also included in the study.

Semi-structured interviews based on a detailed questionnaire were used to gather qualitative
and guantitative information about the market trends and processes. A total of 33 interviews
were conducted (a mixture of face-to-face and telephone interviews) whilst the remainder
consulted completed the questionnaire themselves. See appendix B for further details of
interviewees.

A ‘key findings’ workshop with the project Steering Group and relevant stakeholders was
conducted to share and validate emerging findings as well as inform the basis for the
scenario analysis. Over 40 stakeholders participated in this whole day event. Of these, 19
were providers, 3 from commissioning authorities, 11 connected to the regional
commissioning pilots and 16 other stakeholders.

Data analysis and modelling methodology

In parallel to the desktop research and the interview process, time series data analysis on
daily vacancies in secure children’s homes helped develop the evidence base for the
findings.

In addition, a model was built to develop future scenarios by calculating the number of beds
required at each geographical level to meet the demand for beds in secure children’s homes.
This was then compared to the actual level of supply in the market.

2.4  Report structure
The remainder of this report is structured as follows:

Section 3 - Market overview: provides an assessment of how the market is characterised
at present in the context of the wider care market and its key features. It also outlines how it
works from a process perspective in terms of the routes a young person can take into a
secure children’s home;

Section 4 - Understanding underlying market drivers: explores the underlying market
trends and their drivers based on findings from literature review, data analysis and
stakeholder consultations;

Section 5 - Future scenarios: describes the potential future scenarios to be used as a tool
to consider future demand for and supply of welfare beds in secure children’s homes and
consequently implications for the market and policy; and

Section 6 - Conclusions and recommendations: provides a set of recommendation for
DCSF and its stakeholders.

12



3 Market overview

This section provides an overview of the market in the context of the wider care market and
the process followed when a young person is considered for a secure children’s home. It
also discusses key features and characteristics of the market in terms of its structure and
various people involved in it from the young people that are accommodated in the homes to
providers of the homes.

3.1 Welfare beds in the context of the wider care market

The market for secure children’s homes is relatively small compared to the wider care
market for all children in care. The number of children accommodated in secure children’s
homes in England at the end of March 2007 was 290. Of these, 70 were local authority
placements which accounts for just 0.13 per cent of all children in care. The current level is
almost a third lower than when the demand peaked at 400 in 2003. ’

This specialised market focuses on the physical, emotional and behavioural needs of young
people who have a history of absconding and when doing so are likely to suffer significant
harm, and / or that if they are placed in any other form of accommodation they are a likely
risk to themselves or others. In order to provide young people with support tailored to their
individual needs, the secure children’s homes have a high ratio of staff to young people and
are generally small group facilities - ranging from 5 to 38 beds per unit.

Routes into care and secure children’s homes

There are two types of secure placement made under a court order - justice beds /
placements (when a child is sentenced or remanded in custody) and welfare beds /
placements (when a child is placed under Section 25 of the Children Act 1989).

The initial decision to place a child in care can result in:

An emergency welfare placement in a secure children’s home for up to 72 hours
without a Court Order (although in practice this is extremely rare);

A voluntary agreement (under Section 20 of the Children’s Act 1998); or

A Care Order (Section 31/38).

Some stakeholders expressed the view that placements into secure home usually
followed some sort of crisis.

The young person could enter a secure children’s home on welfare grounds if their
assessment highlights that they meet the criteria under Section 25 of the Children’s Act
1989. There is a mandatory duty on the Court to make the order if the following criteria are
satisfied:

! Figures are for March 2007 from the Office for National Statistics First Statistical Release which is based on
data from the DCSF SA1 form (the secure children's homes statistical return).
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That he/she has a history of absconding and is likely to abscond from anything other
than secure accommodation;

And

If he/she absconds he/she is likely to suffer significant harm [Section 25 (1) (a)];

Or

If he/she is kept in anything other than secure accommodation he/she is likely to injure
him/herself or other persons [Section 25 (1) (b)].

A young person may also be placed in a secure children’s home on justice grounds via the
Courts if they are subject to a:

Detention Training Order (Crime and Disorder Act 1998);
Section 90-92 (Power of Criminal Courts Act 2000);

Secure Remand (Crime and Disorder Act 1998 and Children and Young Persons Act
1969); or

Detained under Section 386 (Police and Criminal Evidence Act 1984).
Annex A provides further details of the Sections of the relevant Acts for welfare placements.

Therefore the key routes that a young person could follow to enter a secure children’s home
are:

Emergency welfare placement - a rare route without going through the courts. In this
scenario the young person can be placed in a secure unit for up to 72 hours only;

Welfare placement as first placement in care market - where a court decision is
made to place a child in secure care over other placements when they first enter the
care system - a theoretical route that in practice is extremely unlikely;

Welfare placement in secure following other placements in care market - where a
court decision is made to place a child in secure care after they have tried other types
of placements in the care market - the most likely welfare route; and

Justice placement - where a young person has been remanded or sentenced by the
courts to a secure children’s home through the Youth Justice Board.

The process map in figure 3.1.a below provides an overview of where welfare placements in
secure children’s homes lie within the context of the wider care market. The process map
highlights the different types of placement for children in care. Secure children’s homes are
part of the secure estate (in addition to secure training centres and youth offending
institution). Many facilities accommodate children on both welfare and justice grounds,
although there are some exceptions which do not mix the two types.

14



The figure below highlights the key points in the process that drive placements in secure
children’s homes. The four main routes into secure children’s homes in the decision making
process (as described earlier) are highlighted by the heavier arrows whilst the key decision
points are shown by stars.

Figure 3.1.a - Welfare beds and the wider care market
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Although the focus of this study is to review demand for welfare beds in secure children’s
homes, demand for justice placements has also been assessed. This is because of the

similar risk factors between the two groups and because the provision for both groups is the
same in many cases, as outlined earlier.

3.2 Demand characteristics: children & commissioning

This section outlines how the market is structured from a demand perspective including the
profiles and key characteristics of young people in secure children’s homes.

As outlined earlier, the demand for secure children’s homes stems from either local
authorities (welfare placements) or the Youth Justice Board (justice placements). As
illustrated in figure 3.2.a, currently placements in secure children’s homes via the justice
system account for over three-quarters (77 per cent) of all placements.

15



Figure 3.2.a - Number of children accommodated in secure children’s homes by type
of placement

Justice placements
= Wealfare placements

i

Source: Office for National Statistics, Deloitte Analysis

Most welfare placements are commissioned on a ‘spot purchase’ basis as and when they
are required and demand from each local authority varies. Some local authorities have a
‘higher use’ of secure children’s homes than others but even they purchase relatively few
placements each year. Conversely, the majority of justice placements are contracted out by
the YJB and therefore ‘block purchased’ with the rest used on a ‘spot purchase’ basis. The
block purchase arrangement gives providers more certainty of future income streams for
around two to three years as this is the typical length of contracts for secure children’s
homes. However, block purchasing often means discounted prices and therefore some
argue that the higher cost of welfare beds subsidises the justice placements.

The opinion of the child is an important consideration. A survey of children in one
secure children home showed that 60 per cent did not want to leave.

Service manager of a secure children’s home

Figure 3.2.b shows the number of children that have been accommodated annually in secure
children’s homes since 1997. The relatively stable demand for YJB placements suggests
that the fall in the total number of children accommodated has been driven by a decline in
demand for welfare placements.®

8 Note that these figures are from a different source (ONS official release) to the daily vacancy figures presented
later in the report. Importantly these figures are taken at 31% March each year, when the alternative data
suggests vacancies are likely to be higher. Accordingly the chart is likely to overstate the average level
vacancies.
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Figure 3.2.b - Number of children accommodated in secure children’s homes, 1997 -
2007
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Ten years ago 84 per cent of young people in secure children’s homes were male and just
16 per cent were female. However, since 1997 the number of males in secure children’s
homes has declined whilst the number of females has increased, closing the gender gap.
There are still more young males in secure children’s homes than there are young females
but the proportion of males has fallen to 68 per cent.

Figure 3.2.c - Number of children in secure children’s homes by gender
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The average age has fallen slightly in recent years but fourteen and fifteen year olds
continue to account for the largest share of those in secure children’s homes, as highlighted
in figure 3.2.d.
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Figure 3.2.d - The average age of children accommodated in secure children’s homes
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3.3  Supply characteristics: providers

This section outlines how the market is structured from a supply perspective including the
profiles of providers of secure children’s homes.

The liberty of children and young people can only be restricted in premises approved as
secure accommodation by the Secretary of State of the Department for Children, Schools
and Families. When this report was being prepared, there were 18 secure children's homes
operating in England which had approval for use as secure accommodation. The location
and size of these are shown in figure 3.3.a. The illustration highlights the uneven spread
across the country with clusters of homes in the North West and few in the south of England.
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Figure 3.3.a - Location of providers of secure children’s homes and number of places
approved per home in March 2007
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The majority of the 19 secure children’s homes are publicly provided with all but 2 under
local authority management. The non-local authority run homes include one private and one
voluntary provider. The share of the market in terms of the number of places approved /
available reflect this composition with public provision accounting for 90 per cent, private
provision accounting for six per cent and voluntary provision for four per cent. The near
absence of private providers suggests that there are low incentives for businesses to enter
the market. Other barriers include the significant cost of acquiring, setting up and operating
these homes.
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Figure 3.3.b - Share of market by number of places approved / available in secure
children’s homes
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In 2007 there were 290 children accommodated in secure children’s homes on average. Of
these beds, over three-quarters (77 per cent) were contracted to the YJB and the remainder
(23 per cent) were welfare placements. This compares to a share of 68 per cent YJB
placements in 2001, when the YJB first entered the market, highlighting the increase in
young offenders in secure children’s homes relative to those on welfare grounds. In absolute
terms however, justice placements have fallen (a decline of 14 per cent since 2001) -
although by a lesser extent than welfare placements (a fall of 42 per cent).

3.4  The market: the interaction of demand and supply

Data from the YJB has provided extensive information regarding declared vacancies. This
data extends to beds which are contracted to the YJB and also beds which are available for
welfare use (as well as YJB spot purchase).

The data only includes vacancies which are registered daily through the YJB-run bed-bank
and so excludes any vacancies which are filled ‘offline’ without the use of YJB as an
intermediary. By definition, the data also excludes unrealised demand (i.e. that which is
potentially relevant for secure children’s homes but which is dealt with outside the secure
estate such as through semi-secure or alternative provision).

Figure 3.4.a shows trends in vacancies from June 2003 to November 2007 for both welfare
beds and YJB beds. The red line is associated with the right hand axis, and shows the
average level of places approved / available in total in that calendar year. The dotted line is
indicative and shows the underlying (moving average) trend of a step change in the number
of declared vacancies for welfare beds.
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Figure 3.4.a - Declared Vacancies for beds in secure children’s homes, 2003-2007

=) *JB Wacancies W effare Wacancies Total Wacancies Supply 260
g Seazonal o
Effects before
FYE
il
20
a0 Corresponding
falls in supply
and vacancies § aon

B

Declared Wacancies

Y8 A
A larger
3 rmarket &
A Tight [
Market? :
v Arke wacancies
20

. d‘hfv’i 1'ann.1#rrmh;* | -
SRR EEEEEEREE SRR RRRERE R RN

Source: Office for National Statistics, Youth Justice Board data and Deloitte Analysis

21

Supply - Places Approved or Awvailable



Although there are significant fluctuations in this vacancy data on a daily basis which are not
easy to account for and the chart only shows declared vacancies, there are features in the
data that are useful to consider. The chart shows that after a period of high vacancies, the
last six months have seen a much tighter market for welfare beds. As demand has fallen
over this period, the fall in vacancies highlights the commensurate decline in supply which is
likely to have responded to lower demand. The call outs on the chart in figure 1.3.b highlight
some of key features of the data and the details below provide a fuller explanation:

A - A tight market

The market was tight in 2003/4 with vacancies frequently hitting zero. At this time supply was
higher as well (relative to the period for which data is available), suggesting that the tight
market conditions were caused by strong demand. This was corroborated in consultations
and may have been affected by the Street Crime Initiative in 2002°.

B - Lower, less volatile vacancies for the YJB

Since 2005, and until recently, YJB vacancies had been much lower and statistical analysis
confirmed that they are much less volatile. The certainty of YJB block purchase contracts
may explain the steady vacancy levels of justice placements. Meanwhile, there has been an
increase in the uncertainty associated with, and therefore the volatility of, welfare
placements.

However, the court cycles for both justice and welfare placements may be a factor which has
reduced volatility in the market overall as suggested by the average length of stay - which
has steadied at around four months in recent years - and reflects the time between court
proceedings. It is unknown whether or not these time scales are optimal.

The lower levels (and lower volatility) of YJB vacancies, could also be a result of:

A more ‘discrete’ or ‘black and white’ process in the criminal route relative to the
welfare route; and/or

Cyclical effects (e.g. court cycle in each case); and/or
Better management of bed purchasing and placement of children.
C - Seasonality

The data suggests that there are seasonal impacts on vacancy levels. There is statistical
evidence of seasonality - a seasonal trend in vacancies each year - over each of the last four
years which is significant in econometric tests. This means that in each financial year,
between December and March, the level of vacancies tends to rise. This could be for a
number of reasons but a small number™® of consultees suggested that this may be due to
end-of-financial year cost pressures and an associated reduction in demand for secure
welfare placements. This is examined by the model in chapter five.

® The Street Crime Initiative began in March 2002 with the aim of cutting street crime (robbery and snatch theft) in
the 10 worst affected areas in England which accounted for over 80 per cent of all robbery in England & Wales.

1% This was not directly asked during interviews but a small number of consultees suggested that it was an
important factor during one-to-one interviews.

22



D - Fall in supply

The marked decline in the supply (measured by places approved / available) helps to explain
the corresponding fall in vacancies. The recent fall in vacancies is thought to be attributable
to closures - this is widely accepted to mean that the market is now at a critical juncture -
although for different reasons from 2003/04 when vacancies were minimal. As a result of
street crime initiative in 2002, demand for welfare beds increased and there was enough
capacity in the system to accommodate this rise. However, since then demand has fallen
and supply has responded with the closure of a number of providers. If demand increases
once again as a result of legislation, guidance or another ‘high profile’ incident the system
might not be able to accommodate this rise.

Key points and summary

The market for secure children’s homes is focused on a small segment of children
in care dealing with those who have particularly complex needs.

The complexity of routes into secure and different stages of decision making in the
market allows for high levels of discretion in the process.

The interaction of supply and demand determines availability or excess supply in
the homes. Supply has fallen in recent years whilst demand has fluctuated.

Demand has also fallen but is subject to seasonal variation.

Changes in the needs of the young people that enter secure children’s homes may
have implications for the provision offered.

The market is now at a critical juncture. This is because supply of welfare beds is
low and shrinking and would be unable to meet a rise in demand. If this happens
there is also an important issue about where the demand may be diverted to.
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4 Understanding underlying market drivers

Having outlined the current structure and processes in the market for welfare beds earlier in
the report, this section explores the underlying market drivers further. It explains how socio-
economic and demographic trends, policy and supply side factors may affect the market for
welfare beds and why these factors are important. The context is based on findings from
literature review, data analysis and the views and opinions of stakeholders

4.1 Welfare beds market drivers - “Issue Tree” analysis

The issue tree, presented overleaf, was initially developed to provide an overview of factors
which may affect the level and intensity of demand for welfare beds in secure children’s
homes. The issue tree also considers supply side factors as demand and supply are
inherently linked in this market. Following consultations and initial analysis, these factors
were ranked in terms of their relative significance for the market outcomes. The factors
highlighted in a brighter blue colour are those that have a more significant impact in the short
to medium term than those coloured darker blue.
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Figure 4.1.a - Welfare beds issue tree analysis
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4.2 Socio-economic and demographic drivers

These drivers of demand for welfare beds are inherently longer-term.

Risk factors

The focus of the analysis is on segments of the young population who are at most risk. Risk
factors can contribute to the vulnerability of these people and therefore the likelihood that
they may need welfare beds. Risk factors may be associated with different groups who have
contact with young people. These may, for example, include family, people in schools or the
community, and those which are related to peer-group in some other way. *

Evidence shows that there may be clusters of risk factors in the lives of more disadvantaged
young people; and the likelihood that those children will become anti-social and criminally
active increases with the number of risk factors. Young people who have been exposed to
the greatest risk are between five and 20 times more likely to become violent and serious
offenders than those who have not. However, whilst there is some research on effectively
reducing risk factors, there is little evidence on the relationship between these factors and
demand for welfare beds. As the market for welfare beds is very small, it is hard to establish
statistically significant correlations.

Population and migration

Population projections for the cohort of young people considered in figure 4.2.a highlights a
‘falling’ population amongst this group to 2016.* The figures for ‘new’ are 2006-based
projections which replace the 2004-based population projections (‘old’) published in October
2005. This implies that, all else being equal, potentially fewer children may need the service
in absolute terms (number of children) to 2016 but that demand may rise again as the
population rises. Although this factor is considered, any impacts of changes in population
and migration are likely to be over the longer term and are less relevant for this study.

1 From a range of research sources including: Risk and protective factors, Youth Justice Board, 2005, Youth at
risk? A national survey of risk factors, protective factors and problem behaviour among young people in England,
Scotland and Wales, Communities that Care and Joseph Rowntree Foundation 2002, and Identifying and
exploring young people’s experiences of risk, protective factors and resilience to drug use, Home Office 2007

12 2006-based projections from the Office for National Statistics and the Government Actuary’s Department
(GAD)
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Figure 4.2.a - Client-age population projections
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Even with marked changes in population, the propensity of a child to require care is likely to
be the key determinant and this is not easy to calculate or forecast in the aggregate.

Socio-economic trends®®

Changes in socio-economic trends can affect the profiles of vulnerable young people. In
turn, this can influence demand as what may be considered as the “social norm” or what
may be socially acceptable can change over time. Therefore the criteria that determine the
vulnerability of young people - if children are a danger to themselves or society which can
change with time - can be affected by views on what may be socially acceptable as well as
the associated regulation and policy. For instance, substance use and sexual activity
amongst young people is more widely accepted than a decade or so ago. A small number of
stakeholders stated that these children would have been considered vulnerable and at risk in
the past but their ‘accelerated lives’ are more typical of children now.

There is also a fine line between behavioural patterns of young people who are vulnerable or
at risk and those with mental health conditions. As more conditions are diagnosed and
recognised there may be some cases where children who may have been considered for
secure accommodation would be re-categorised as young people in need of medical
treatments. For example, before the recognition of Attention-Deficit Hyperactivity Disorder
(ADHD) some children may have been seen to have behavioural issues that may have lead
to placements in secure rather than the appropriate treatment.

However, this too is likely to be a longer-term driver of demand and is therefore less relevant
to this study.

13 These factors are based on information gathered during the interview process and were received from both
providers of secure children’s homes and local authorities.
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4.3  Supply drivers
Cost

Many providers of secure children’s homes expressed the view during consultations -
including in-depth interviews** and workshop discussions - that they face financial pressures
from fixed costs (in the initial set up and capital expenditure in refurbishment and
renovations), operating costs and efficiency targets set by governing bodies. Local authority
commissioners also expect providers to demonstrate value for money and efficiency while
maintaining or improving frontline care.

The fixed costs and capital expenditure primarily include the cost of the property. High
property prices have created barriers to entry.

Once set up, the operating costs of running a home primarily include staff wages. If recent
trends of children being in care for longer continue, more staff may be required which will in
turn increase operating costs. The operating costs may not necessarily fall if demand dips
slightly either as - although they will depend on the terms and conditions of employment -
they are often not perfectly variable costs.

Quality

The quality of care provided by a home needs to be managed with an appropriate level of
skills amongst the staff. The numbers and type of staff required may need to change
according to the intensity and duration of care needed for children placed in the home. Given
the specialist skills required, this market is likely to have less flexibility to adapt to changes in
demand from commissioners.

Access

The accessibility of a home is relative to its proximity to local authorities who may place
children there. Without the major capital investment necessary to relocate a home, there is
little that providers can do to improve access.

4.4  Policy drivers

There are a number of policy drivers that affect both commissioners and providers.
Decisions by placing local authorities, the commissioners, as well as the market structure,
are shaped by regulation, guidance and policy. Ultimately legislation governs the criteria
under which children may be placed in secure settings, such as the criteria set out within
Section 25 the Children’s Act 1989. Guidance has also been provided by bodies such as
Commission for Social Care Inspection (CSCI) and its Welsh equivalent (CISW), and more
recently by Ofsted and the Youth Justice Board.

Guidance - in addition to awareness gained through contacts and experience - can also help
promote better knowledge of placement procedures if it is understood and interpreted
correctly. Regulation and guidance on alternative solutions for children who may need
secure care of some form - but not within secure children’s homes - can also influence
demand.

* This was not directly asked during interviews but some consultees suggested that it was an important factor
during one-to-one interviews.
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Further to this, thresholds and placement criteria can be influenced by guidance from bodies
such as CSCI, whose responsibilities for this area have passed to Ofsted. Commissioning
can change demand as it may influence the decision-making process.

4.5 Key market features

Discussions with stakeholders during the interviews and the workshop were based on the
factors described in the previous section. This helped to contextualise the effect and the
relative magnitude that each factor may have on the market for welfare beds.

This section outlines the key market features and concludes with an analysis of their effect
on the market. Most of the issues described in this section are based on the opinions of
some stakeholders. Where possible, the number of stakeholders who raised the issue has
been stated. However, much of the information in this section stems from views expressed
during a workshop by varying numbers of individuals. Over 40 stakeholders participated in
this event. Of these, 19 were providers, three from commissioning authorities, 11 connected
to the regional commissioning pilots and 16 other stakeholders.

An expected key feature, identified before and confirmed during the workshop, is the
inherent link between demand and supply. Figure 4.5.a highlights how falls in demand and
supply are self-perpetuating. For example, falls in demand for welfare beds can lead to a fall
in the number of suppliers of secure children’'s homes as they have less income to support
the running costs of the home. In turn, this could lead to a further fall in demand as local
authorities have less choice and seek ‘alternative’ solutions. Providers will see little incentive
to invest whilst future demand is uncertain which may lead to the quality of provision falling
relative to other types of provision that are able to invest. In turn, this can lead to further
negative perceptions of the use and outcomes of secure children’s homes and consequently
lower demand.

Figure 4.5.a - Self-perpetuating falls in demand for and supply of welfare beds in
secure children’s homes

FALLS IN DEMAND FOR WELFARE BEDS FALLS IN QUANTITY OF SUPPLY

+ Delay for justice placements + Lessincome to support provision

+ Thought of as last resort + Changes in needs alters
services required
+ Use of alternatives
+ Pressures on cost

+ MNegative perceptions and efficiency sawings

+ Lack of incentives to + Less choice
invest
+ Seelk alternative solutions
+ Hard to retain skilled

staff + Perceptions worsen

+ Qutcomes not clear

FALLS IN QUALITY OF SUPPLY FALLS IN DEMAND FOR WELFARE BEDS

Source: Deloitte Analysis
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In addition to the interdependency between demand and supply there are key features which
explain how the market has reacted over the past few years. The underlying factors can be
categorised into seven key market features which are outlined below.

1. Incentives

Historically, many secure children’s homes appear to have been seen as ‘income sources’
by their local authority provider as they brought a high, steady and dependable source of
income whilst demand for welfare beds was high. This net income allowed local authorities
to invest in other services or cross-subsidise other services. In the light of declining demand,
an increased expectation from commissioners for value for money and lower income, some
providers expressed the view that local authorities have little incentive to maintain these
homes, especially if most of the demand stems from outside of their area.

In the opinion of some consultees, there is an incentive for commissioning local authorities to
delay placements into secure children’s homes so that children enter via the criminal justice
route rather than on welfare grounds, as the YJB would bear the associated financial and
administrative burdens. However this view was not substantiated by evidence due to a lack
of available data.

15 providers agreed that secure children’s homes are used as a placement of last
resort.

Based on interviews with 17 of the 19 providers

Another opinion expressed during the workshop was that some risk-averse local authorities
may place a young person in a secure children’s home earlier than necessary in order to
prevent a potential crisis.

Impact on market

Lower incentives for some local authorities to maintain secure children’s homes could lead to
further falls in supply over the coming years. Although some commissioners might be
inclined to make early placements into these homes, opinions expressed at the workshop
suggest that the incentive to try other placements first is likely to be stronger. If this is
correct, some demand could be delayed by longer time lags.

2. Placement motives

When asked whether secure children’s homes are viewed as a placement of ‘last resort’, 15
providers out of 19 agreed or strongly agreed with this statement and the remainder were
unsure. Some providers and local authority commissioners expressed the view during the
workshop that placements into secure children’s homes are often made in response to a
crisis, rather than as part of a planned form of care. In such cases, the aim seems to be to
exercise control over a child - to prevent absconding or potential harm to the child or others.
The potential for secure care to form part of some children’s rehabilitation and therapy
appears to be overlooked by some commissioners, according to the views of some present
at the workshop.

External events could influence demand by acting on the motives of commissioners. For
example, media coverage of critical incidents relating to children in or needing care could
lead to a heightened perception of risk and so to a spike in demand for placements into
secure children’s homes.
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Impact on market

If secure children’s homes are increasingly seen as being outside the package of care and
support for looked after children, demand is likely to fall further. The effect of external
influences on demand, such as serious incidents involving looked after children, will depend
on the nature of the event. The impact of these influences on demand is ambiguous and

uncertain.

Figure 4.5.b - Number of providers who feel the secure children’s homes are used as a
last resort *°
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Source: Deloitte Analysis
3. Changes in demand

According to the views expressed by some providers and stakeholders at the workshop,
there have been changes in the needs of young people and this has led to different
placement and support needs. Children’s needs now appear to require more specialised
intervention and support. This was said to stem from external factors, such as greater
recognition of mental health problems and earlier identification of sexual exploitation. Some
providers also expressed the view that delayed placements into secure accommodation had
left children with insufficient care and support in earlier residential or foster placements.

Data suggests that the average length of stay has steadied at around four months in recent
years. This seems to reflect the period between court proceedings.

Impact on market

Changes in demand have ramifications for the quality and scale of provision required.
Shifts in needs of children and young people may mean that facilities and workforce skills
need to be changed.

1% 15 of the 19 homes participated in interviews conducted with providers of secure children’s homes.
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4. Alternatives to secure care

In the opinion of some providers and two stakeholders, some local authorities have sought to
place children in alternative forms of accommodation and care to that provided in secure
children’s homes. Examples cited were private homes or residential children’s homes that
offer an intermediate level of support and security that falls between a residential children’s
home and a secure children’s home. Semi-secure accommodation, as it is referred to here,
is not subject to regulation in the same way that secure children’s homes are. Semi-secure
accommaodation is not approved by the Secretary of State and the Commission for Social
Care Inspection (CSCI) advised that semi-secure accommodation has no defined status in
regulations or guidance. Some stakeholders expressed concerns that placements in semi-
secure accommodation may carry some risk as such placements are not subject to
regulatory safeguards to ensure that the restriction of liberty is reasonable and appropriate.

Local authorities exercise their discretion when placing children in care, taking into account
the needs of the child, their statutory duties and Government guidance. But they also need
to know how different placement options can best meet the child’s needs. For this, reliable
information about outcomes is essential. Some residential children’s homes were said to
offer additional services such as adventure training activities in remote rural locations, higher
staff to child ratio or therapeutic treatments. However, information about outcomes for such
alternative accommodation is not known.

While opinions expressed by some indicated that there may be a growing demand for
accommodation that is seen as an alternative to secure accommodation, such as semi-
secure accommodation, the research was not able to substantiate these views with evidence
or data. If more children are being placed in such alternative accommaodation, this would
partly explain the fall in demand for secure accommaodation. But without data it is impossible
to measure the past effect of these placements and so forecast the impact on future demand
for secure children’s homes.

Impact on market

Alternative forms of accommodation appear to be reducing demand for welfare beds,
although the extent is difficult to gauge given the lack of evidence or data. Such competition
could over time lead to some secure children’s home providers leaving the market, reducing
supply capacity further.

5. Disincentives for providers

In contrast with justice placements commissioned by the YJB in secure children’s homes,
welfare placements are generally spot-purchased by local authority commissioners. With
greater certainty of YJB demand, some providers may prefer to limit beds available for
welfare placements to reduce the inherent risk of relying on an uncertain income stream.
Uncertainty of income also discourages investment in services and facilities. Financial
concerns were highlighted by providers with four out of five providers saying that financial
issues were likely to be a future challenge. This compares to just over half who said that
regulatory issues would be a future challenge and half who said other non-financial issues
would be a challenge.

Impact on market
There could be a reduction in the supply of welfare beds if providers move their resources

towards those income streams which are more reliable. Over time, with reduced investment
by providers, welfare accommodation could become sub-optimal relative to other alternative
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forms of accommodation. This could reduce demand as it shifts further towards alternative
accommodation.

6. Workforce

Much of the care delivered in secure children’s homes depends on the capability and
capacity of the workforce. Complex needs require specialist knowledge and skills, which in
turn require investment in recruitment, training and retention. This is likely to be difficult if an
income stream is uncertain, as outlined above. Identifying the appropriate skill mix is
contingent on a better and shared understanding of the needs of children placed in secure
children’s homes and of how these needs can be best met.

Impact on market

The capability and capacity of the workforce is one of the key factors that shapes the
provision of secure care for children. Given the limited workforce capacity, supply appears
to be constrained and providers could find it difficult to meet an increase in demand in this
market.

7. OQutcomes

Knowledge of outcomes is critical to objective commissioning decisions, especially when
planning, designing and monitoring a service. If desired outcomes are identified, service
delivery can be reviewed, enabling remedial action to be taken if necessary and building a
growing evidence base for future commissioning decisions. Yet knowledge of outcomes in
this market is very sparse. If outcomes are known, they are only known for individual
children by those particular social workers familiar with their placements. The research could
not identify any data or evidence on the outcomes for the children and young people placed
in secure children’s homes. Given the very small numbers of children placed, it is particularly
difficult for individual local authorities to build evidence of outcomes. Even local authorities
who do commission such placements do so infrequently.

Impact on market

Commissioners and providers are making decisions on placements in the absence of any
shared evidence of outcomes for children placed in secure children’s homes and of
outcomes for alternatives forms of accommodation. Decision-making without a shared
knowledge of outcomes lacks a proper rationale and inevitably places great reliance on
views and opinion, which in turn affect demand for welfare beds. The benefits and
consequences of such placements for children are therefore difficult to establish.
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Key points and summary

There are many factors that can affect levels and intensity of demand
and supply for welfare beds in secure children’s homes. However,
many are currently not monitored and their assessment is therefore
difficult. There is an inherent link between demand and supply.

Based on the analysis presented in this section and stakeholder
consultations there are a number of key market features which include:

Incentives

Placement motives
Changes demand
Alternative supply options
Disincentives for providers
Workforce

Outcomes
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5 Future outcomes: a scenario based analysis

As the market is very small, it is not possible to predict/forecast future demand level with
accuracy. This chapter considers potential future outcomes based on alternative scenarios
developed throughout the study.

The scenarios have been informed by the research and developed in conjunction with
stakeholders to be used as a tool to consider future demand for and supply of welfare beds
in secure children’s homes, rather than providing a definitive ‘forecast’.

Initially the chapter concentrates on attempts to model future outcomes, before using the
resultant analysis in conjunction with stakeholder opinion to produce four scenarios. The
chapter concludes with a discussion of policy implications.

5.1 Quantitative analysis

Statistical and econometric analysis of the market for welfare beds in secure children’s
homes is made difficult by three major limitations.

The first of these relates to the limited scale of the market. Fewer than 100 welfare beds
available in secure children’s homes coupled with the obvious need to treat each child as an
individual case, means that this is a ‘micro-market’ where very small changes can have
significant implications on outcomes and limit the usefulness of such techniques.

Of greater concern from a modelling perspective is the extent to which demand can be easily
transferred to alternative means of provision. Any treatment of the market in isolation
overlooks the fact that alternative supply (even though not perfectly substitutable) exists and
can be used as a preference by commissioners or otherwise when deemed necessary.

This in itself would not be a problem if equivalent data on the extent to which alternative and
potentially non-secure provision is utilised could be combined with existing data on secure
children’s homes to give a holistic market view. However, the YJB bed bank and ONS
(through DCSF) do not include such data in their outputs and publications which precludes
this.

Given these issues the usefulness of formal econometric modelling and forecasting is likely

to be limited. As an example projecting forward the number of welfare beds required without
regard for the scale of use of alternative provision (which is unknown) could lead to spurious
results and policy conclusions.

Finally, and perhaps most importantly, data on post secure-care outcomes and how they are
better or worse than any other alternative provision are not available. Thus any analysis of
supply and demand in a purely quantitative sense cannot reflect the two most significant
priorities for the market - that the child’s needs and the optimum outcome in each case are
paramount. To add another layer of complexity to this, the analysis has confirmed that
perceived outcomes influence demand for welfare beds, with some practitioners basing their
use of welfare beds on perceptions or recent experience that is limited in scope by the small
numbers of children being placed.

To combat these problems we present high-level quantitative results from two alternative

models with a discussion of limitations and the relevant context for interpretation, before
considering future qualitative scenarios.
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Time-series analysis

The first model devised for the study is based on an econometric time-series model which
estimates future welfare bed vacancies as a function of past vacancies, seasonal factors and
YJB demand. This uses daily vacancy data from the YJB secure care bed bank (weekdays
only) between June 2002 and December 2007. The data includes declared vacancies to YJB
and excludes any provision that bypasses this intermediation process.

This simple model is statistically significant, confirming that the major determinant of
declared vacancies on any given day is the previous day’s vacancy level. The model also
confirms statistically seasonal effects are at work in the market, with vacancies increasing in
the quarter prior to financial year end to various degrees over the last four years.

The model, and related statistical information, is shown in figure 5.1.1.a

Figure 5.1.1.a - Declared Welfare Vacancies in secure children’s homes, Time Series
Model Outputs

Standard
Adjusted R? Error  Observations
Equation 096 265 11241
Standard
Coefficients Error t-statistic
Welfare Yacancies - - -
[ntercept 044 015 285
Welfare Wacancies (-1) 098 0.01 16205
Seasonality Dummy 040 022 181
YJE Wacancies (-1) -0.03 0.01 172

Source: Deloitte Analysis, YJB data.

The model is then used to extrapolate vacancies forward for the six-month period to June
2008. This indicates that if the seasonal effects prevalent in the past four years were to
impact the market in early 2008, vacancies would rise, bucking the recent downward trend
which began in April 2007.
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Figure 5.1.1.b - Declared Welfare Vacancies in Secure children’s homes, Time Series
Model Projections, 2008
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Source: Deloitte Analysis, YJB.

As shown above, the time-series model estimates that tightness in the market will lessen to
April 2008 before another increase in demand leads to fewer vacancies and a situation
similar to that faced in December 2007.

Clearly, this approach is useful in suggesting that seasonal impacts are likely to lead to an
easing of ‘tightness’ in the market for welfare beds if, and only if, all other factors remain
equal.

As discussed in preceding chapters however, there are many other factors which could
prevent this outcome. Any further reduction in supply (such as the proposed closure of
another home in March 2008) would lead to fewer vacancies, and a number of factors on the
demand side could also lead to significant changes.

Assuming that supply does fall in line with broad historical trends and that demand does not
respond to this change in supply in the short-term, remaining broadly equivalent to levels in
December 2007 (a strong assumption given market characteristics and the available
substitutes) the analysis implies a critical juncture in the market for welfare beds some time
in March 2008, around the time of the proposed closure of a home in Liverpool. This
scenario is shown by the green broken line below along with the trend extrapolation of
annual supply levels used in the scenario.
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Figure 5.1.2.c - Declared Welfare Vacancies in Secure children’s homes, Time Series
Model Projections, 2008
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Source: Deloitte Analysis, YJB.

Whilst this time-series analysis cannot be expected to generate the likelihood or magnitude
of different outcomes, it does highlight the complexities associated with estimating likely
future outcomes through the analysis of supply of and demand for welfare beds in secure
children’s homes.

Depending on market outcomes and individual opinion it could easily be argued that March
2008 will be characterised by relatively high vacancy levels in excess of 15 beds per day or
by a critical situation where a further reduction in capacity means there are very few
vacancies available on any given day. There is a third outcome, whereby alternative
provision is used such that the level of daily vacancies continues to hover at or around the
7/8 beds per day level.

These potential scenarios are considered in greater depth in section 5.2.
Queuing Theory Modelling

The second modelling methodology employed is based on a ‘queuing theory’ methodology
to assess how many beds should be kept as a ‘buffer’ to accommodate uncertain patterns in
demand and minimise the risk of ‘queuing’.

This is potentially of limited use in the current market context where substitutes are available
because of the discretionary nature of the market. If the child cannot be placed in an
appropriate secure welfare bed this research indicates that alternative care would be sought
- be that in non-secure equivalents or in other areas of the formal care system. In practice
these other means of provision act as the necessary buffer negating the need for such extra
capacity in the welfare beds market.

During stakeholder consultations, however, it was suggested that using other less intensive
formal care provision (such as residential care homes or fostering) when secure care was
required would lead to sub-optimal outcomes for the child in care as well and in certain
instances other citizens. This suggests some level of buffer is preferable to minimise the
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associated risks with non-secure placements. Without tangible evidence on outcomes for the
child, this remains anecdotal evidence.

However, a feasible use of the buffer model is a particular scenario where the use of
substitutes is less likely, perhaps due to the tightening of legislation. In this instance it is
likely that a sudden increase in demand for welfare beds coupled with a very inelastic supply
of beds would quickly lead to demand pressures and associated difficulties.

The model works by assigning a probability that a suitable placement is found for an
individual in each case and applying that to demand levels to minimise the probability of
waiting for a welfare bed on any given day - the probability of waiting in this instance is set to
10 per cent. A ‘suitable’ placement takes into account the need to provide spatially specific
accommodation or otherwise, such that the buffer required to minimise the probability of
waiting is higher if regionally specific accommaodation is required.

One limitation of the model is the fact that it is not possible to differentiate between demand
and supply at welfare bed and YJB level, which limits its usefulness in terms of the absolute
magnitude of extra capacity that might be required. For this reason all results are presented
in terms of percentages rather than absolute numbers.

Figure 5.1.2.a shows the results from the model depending on whether spatial
characteristics are deemed to be of primary importance (location specific) or of no relevance
at all (location neutral). As a point of note, the wider analysis suggested that placing a child
was the first priority but that in many instances the proximity of family and friends was a key
determinant of placement.

The buffer model also distinguishes between the cases where demand remains below
supply and there are thus vacancies in the system (as it did in 2007), and the case where
demand has increased to meet total supply.

Figure 5.1.2.a - Buffer Analysis Scenario Outcomes

Implied Yacancies BEuffer required

{as % supphy) 1as % supphy)

Location specific 76 297
Location neutral 7.6 0.3
Location specific - if Demand = Supply 0 293
Location neutral - if Demand = Supply 0 75

Source: Deloitte Analysis, YJB.

The first two scenarios are based upon a situation where there is some spare capacity in the
system - the average of 7.6 per cent comes from 2007 data from YJB’s bed bank.

If, in this instance, the location of the secure bed relative to the child’s home is of primary
importance (and queuing should be minimised) a buffer of approaching 30 per cent of total
supply would be required to ensure children can be placed appropriately in secure homes.
This buffer, however, is as low as 0.3 per cent in the case where location is not a factor in
the placement decision.
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This highlights the relative effect of commissioners wanting to place a child in a specific
home rather than in any home capable of providing secure care - spatially determined
placements require (on average) 30 per cent more capacity to minimise the chance of
waiting for a bed and function as effectively as a system and with no room for spatial
preferences.

Considering the case where vacancies are already at zero, either because supply falls and
demand remains the same or demand increases with no commensurate increase in supply,
the model shows that the buffer required increases to 39 per cent in the location specific
case and to 7.5 per cent if a secure bed in any location can be used.

Intuitively this differential is to be expected and the results are useful in giving an idea of
required buffers in these hypothetical instances. The major limitation, as described earlier, is
that the availability of substitutes means that such buffers are not currently necessary or
therefore in place. In a tight market this will become even more problematic with further
increases in real demand for secure beds or further falls in supply.

In practical terms the decision on whether to provide appropriate extra capacity to cope with
peaks in demand is based on a trade-off between the substantial costs involved in building
and maintaining additional capacity and the importance of extra capacity in improving
outcomes - which at present cannot be understood with any certainty because of a lack of
information.

5.2 Scenario formulation

In order to highlight how future demand and supply might change, factors that have
influenced the market to date were explored through stakeholder interviews and a
stakeholder workshop including input from providers of secure children’s homes, local
authorities and other stakeholders (including Ofsted, YJB and the Secure Accommodation
Network). The results of this consultation process together with the statistical analysis
presented earlier in this chapter have been used to formulate four future scenarios in the
market for welfare beds in secure children’s homes.

Workshop outputs - prospects for the future

Much of the information in this section stems from views expressed during a workshop by
varying numbers of individuals. Over 40 stakeholders participated in this event. Of these, 19
were providers, three from commissioning authorities, 11 connected to the regional
commissioning pilots and 16 other stakeholders. Views were collated during group
discussions rather than on an individual basis. It has not always been possible to attribute
numbers of individuals to particular viewpoints.

Changing level of children’s needs

All stakeholders agreed that there will always be a need for a core group to have access to
secure children’s homes. However, there are mixed views amongst stakeholders as to
whether needs are becoming more acute. Some say it is very likely that needs are becoming
increasingly acute with an increase in complex cases and particularly mental health needs
(ADHD and learning difficulties) for example, whilst others say that analysis and assessment
of needs is now better, improving remedial. Above all, more acute mental health needs are a
major reason to strengthen relationships between providers at different levels of care and
across services.
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Future seasonal demand

Some stakeholders acknowledged that demand has been seasonal and cited financial
pressures as the most probable cause of this. There was, however, little in the way of strong
opinion on whether this would be repeated. Seasonal fluctuations in demand, said some
stakeholders, are important but concentrating on them could detract from the underlying
issue that uncertainty around the future of the market is affecting outputs.

Future demand for substitutes

After a steep rise in demand for substitutes post 2004, opinions amongst stakeholders
suggested that the demand for alternatives has been steady, although stakeholders were
unable to supply evidence to corroborate this. These alternatives are not necessarily
cheaper than welfare beds which may continue to act as a limit to demand for them.

Those stakeholders who are supportive and users of welfare beds in secure children’s
homes made the point that ‘semi-secure’ accommodation is a high risk alternative and in
their view not the right solution - the two types of provision are not the same and not
substitutable. On the other hand, some stakeholders who were opposed to secure treatment
for children held the opposite view.

There is also a view that when talking of substitutes it was easy to confuse two separate
markets - short-term welfare placements being quite different to the long term placements
sometimes deemed ‘semi-secure’, essentially because secure provision can not meet the
long-term needs of the child. Whilst the two may not be the same, by using other elements of
the formal care system as appropriate, secure care can be a very effective component of a
longer-term care plan.

Future demand shock due to an unanticipated event
At the workshop, the question was asked:

‘If a major incident involving a secure children’s home made headlines, what would be the
implications for the market?’

This prompted mixed views from stakeholders with some saying that such an incident would
have no effect at all on demand, with others saying it would have a noticeable impact. That
said, all were in agreement that in such an event supply would not be able to respond to a
surge in demand as it is very inelastic and requires a specialist built environment and skilled
workers.

Again, the point was made that inflexibility extends to labour market responsiveness. The
main issues around labour inputs to provision is that it is difficult to have comparable supply
to other facilities within a short timescale and the time required to build an effective staffing
team, particularly due to acute need levels requiring specialist mental health services.
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Future demand shock due to changing legislation

Stakeholders suggested that this was inextricably related to current interpretation of
legislation. Some commissioners argue that the law currently does allow these other types,
whilst others are clear that it does not.*®

It was noted that clarity and tightening of legislation may affect demand for welfare beds
positively by reducing discretion - although this would be considered to be an inappropriate
course of action by some in the absence of firm evidence on the quality of outcomes
associated with different types of provision. Moreover, the same stakeholders suggested that
some degree of discretion is needed to reflect the sometimes unique circumstance of the
child in question.

When asked about a market where adaptable provision is allowed to develop, for instance
permitting placements into secure and non-secure provision, stakeholders made the point
that converting an ‘open’ children’s home into a secure children’s home cannot be achieved
quickly and is costly, especially given the inelastic nature of supply and workforce skill-mix
requirements. Moreover, stakeholders suggested that adaptable provision of this type was
likely to be very complex to run, regulate and administer and as such could be beset by
problems.

Stakeholder expectations

In most markets the future expectations of those individuals and organisations participating
in the market have a significant impact on outcomes. To this end, during the stakeholder
workshop each stakeholder was asked where they expected the market for welfare beds in
secure children’s homes to go from here. The question was asked in terms of what each
stakeholder expected to happen to demand for and the supply of welfare beds relative to the
current position - which had been articulated as an increasingly tight market earlier in the
workshop

This broad consensus of opinion is shown by the concentric red circles on the chart
presented to stakeholders at the workshop.

® The majority held the view that that the law currently does not allow these other types.
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Figure 5.2.2.a - Stakeholder expectations of future market changes
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All 40 stakeholders who attended the workshop thought that the supply of welfare beds in
secure children’s homes would continue to fall for the foreseeable future, with many also
believing that demand may fall along with supply. Indeed most of those present thought that
the fall in demand would be lower than the fall in supply, leading to significant market
challenges.

5.3 Scenarios

Scenario 1 - Self fulfilling prophesy

If, as suggested above, stakeholders expect demand to fall slightly and supply to fall at a
faster rate, there is a possibility that this could come to fruition. This would result in a smaller
and much tighter market than has been the case over the last three years. In vacancy terms
it will resemble the situation in 2004 when demand far exceeded supply and many children
were placed in alternative and non-secure accommodation.

Indicatively this scenario could be characterised by a market of around 75 welfare beds in
two years with little spare capacity in the market.

Scenario 2 - Continuing Spiral

Uncertainty was noted by stakeholders as a major problem faced by commissioners and
providers alike. In particular this makes planning and investment decisions hard for existing
providers and creates barriers for potential future providers and acts as distinctive to supply.
Commissioners on the other hand are uncertain as to the efficacy of provision and in turn
have been turning to alternative provision. As a result of these uncertainties, recent closures
can be attributed to cost pressures and falling demand.

As highlighted in chapter four (figure 4.5.a) this is effectively a self perpetuating cycle
whereby demand falls, reducing supplier viability and ability to invest, which is in turn
exacerbated by financial pressures on suppliers. Falling supplier viability may in turn lead to
reduced demand as commissioners seek alternative means of provision.
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If this cycle were to continue, the market for welfare beds in secure children’'s homes would
continue to shrink in size and importance regardless of whether it is responsible for superior
individual and societal outcomes. This scenario therefore results in an outcome where
reductions in supply and demand are commensurate and the market still caters for those
wishing to use it, but where much existing demand is diverted to alternative care provision

Indicatively, this scenario could be characterised by a market of around 25-50 welfare beds
in two years with some spare capacity in the market.

Scenario 3 - Demand surge

In this scenario a media-induced or legislation-driven demand surge (or both) could cause
serious issues in provision. An example of such an event in the past is the Street Crime
Initiative introduced in 2002 which appeared to boost demand.

An incident whereby a child who should have been placed in a secure children’s home but
wasn’t commits a serious crime, which in turn captures media attention, may result in a
significant increase in demand for welfare beds as commissioners seek to minimise
perceived risks and fallout.

The above scenario could be exacerbated by some form of knee-jerk legislative reaction,
requiring tighter controls and use of secure facilities and in particular welfare beds. Equally
new and unanticipated legislation could be introduced at any point without such a stimulus
and this could equally lead to much greater demand than seen at present.

Either would be problematic given current supply levels, relatively low vacancy levels, and
the lack of responsiveness of supply to changes in demand. Consultations suggested that
even currently mothballed facilities would take a significant length of time to bring back on-
line and even then there would be issues around finding the calibre of staff with the requisite
skills to support a greater number of children in welfare beds.

Indicatively this scenario could be characterised by a market of around 100 welfare beds in
two years with no additional capacity in the market and excess demand being directed to
provision that may or may not be fit and unacceptable (in terms of public perception or
legislation).

Scenario 4 - New solutions

The final scenario is more long-term than the three described previously and is one in which
different solutions and provision lead to an increase in demand for ‘welfare beds’ which
would otherwise have gone to semi-secure or alternative provision.

Welfare beds are mentioned in inverted commas here because this scenario assumes that
changes are made to the system and capital expenditure is pushed into the system as a
signal to the market about Government’s intentions and to suggest a degree of support and
certainty going forward. In other words, a scenario where secure welfare provision is viewed
as a positive solution and not a last resort.

This may draw back much of the demand which has utilised alternative provision since

2004/05. This scenario could indicatively be characterised by a market of around 150
‘welfare beds’ in five years with some degree of spare capacity in the market.
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At present this outcome is wholly unanticipated by stakeholders who all expect supply to fall
and so would seem to be the most unlikely scenario by some distance. However, the
research has uncovered uncertainty as a key driver of the market with a number of
stakeholders explicitly calling for a long-term commitment to the market.

Each scenario is superimposed onto the diagram presented in the previous section showing
the expectation of stakeholders to demonstrate these outcomes on a relative scale.

Figure 5.3.a - Stakeholder expectations of future market changes & scenarios
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This reflects perceptions of workshop participants. The ‘self-fulfilling prophesy’ scenario (with
supply falling faster than demand) is at the centre of stakeholder expectations by definition.
On the edge of stakeholder expectations are both ‘continuing spiral’ and ‘demand surge’
scenarios, which respectively represent commensurate and large scale falls in demand and
supply, and a fall in supply with an increase in demand. ‘New solutions’ is a scenario
dependent on major changes and is thus beyond the expectations of stakeholders at this
point.
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6 Conclusions and recommendations

6.1 Conclusions

The market for welfare beds is a small but highly complex segment of all children in care,
and recently the market has undergone significant change and is in a state of flux. In
particular:

Demand for welfare beds has fallen due to changes in needs, discretion in the
decision-making process and negative perceptions of outcomes; whilst

Supply has fallen due to financial pressures (partly due to YJB commissioning),
higher competition from alternatives, changes in the type of demand and
misaligned incentive structures.

However, there is no substantive evidence that actual demand has fallen and nothing to
suggest that there has been a fall in the number of vulnerable young people. This
‘unrealised’ demand has been diverted to alternative accommodation (such as semi-secure)
but there is no data available on the level of diversion.

Much of this diversion may be due to the high level of discretion in the commissioning
decision-making and lack of evidence on outcomes, which means decisions can be based
on incomplete information and influenced by perceived outcomes.

Placements of children in ‘semi-secure’ accommodation are not subject to regulatory
safeguards over and above those that apply to placements in open children’s homes. This
practice carries risk and does not seem to have legal basis. The alternative provision is not
regulated specifically for the use of restricting liberty and the outcomes for children in these
substitutes are not clear. There is no indication of how many children who meet the criteria
for placement in secure children’s homes are placed in ‘semi-secure’ or other alternatives.

Whilst the demand for and supply of welfare beds in secure children’s homes has declined
significantly over the last four years, it is difficult to predict and forecast exact levels of future
demand, primarily due to the small size and characteristics of the market (such as
perception-based commissioning, demand diversion, lack of evidence and data, and
variable, unclear outcomes).

Expectations of changes in supply, however, are for continued falls, without some form of
intervention in the market. All stakeholders anticipate further reductions in the number of
beds due to home closures, if the current situation continues to prevail.

In the light of these expectations and other available quantitative and qualitative evidence
from the analysis, the report considers a number of scenarios. The following scenarios
provide an indicative range of realised demand levels based on changes in supply and
demand, as well as the associated implications for market development policy:

Self-fulfilling Prophecy - where stakeholder expectations come to fruition and are
manifested in a market which loses supply faster than demand, leading to a much
tighter market and lower vacancies.

Continuing Spiral - a continuation of falling demand and supply, which is entirely

feasible if the current status quo is preserved, implying a much smaller market in
future due to continued ‘leakage’ of demand to alternative provision;
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Demand Surge - in which demand increases suddenly due to some unanticipated
event or changes in legislation/guidance. Given the rigidities and market entry
barriers, the responsiveness of supply is expected to be low. This will lead to much
excess demand,;

New Solutions - in which an interventionary approach offers a positive signal to the
market, reduces uncertainty, and supports increases and improvements in supply.
In this scenario, the services offered by secure children’s homes are seen as more
than a ‘last resort’. This will ultimately encourage increased demand and supply.

An interventionary approach would work only with a greater awareness of outcomes and
evidence-led actions - at present some practitioners feel welfare beds in secure children’s
homes are (at the appropriate time) the only route for children with acute needs, whilst
others are strongly of the opinion that secure should never be used on human rights
grounds. Clearly, in some instances, children enter secure care when it is not necessary or
the best course of action and in others they are not offered secure care when it is necessary
and the best option.

Although it is not possible to predict future levels of demand, the scenario-based analysis
suggests indicatively that the demand could range from 25 to 150 places. This is based on
our understanding that a core provision, however small, will always be required but that in
the past demand was much higher and is presently being redirected elsewhere to an
unknown extent. It is not practical to forecast a more precise level of demand as ultimately
this future demand will be largely affected by the policy decisions. The indicative realised
demand levels suggest that there is a need to commission and develop the market
effectively to avoid a number of risks. These are either demand outstripping supply by a
significant margin, with supply being unable to respond quickly enough (the Demand Surge
scenario); or where a significant fall in supply (the Continuing Spiral scenario) leads to poor
outcomes for children in care.

Each scenario is limited by consideration of the potential scale of demand, rather than an
understanding of the outcomes for children that accompany these numbers, so that
decisions based on numbers alone are unlikely to yield optimal outcomes for the child or
society.

6.2 Policy options

The policy challenge is to commission and develop the market effectively in order to deliver
consistently superior outcomes for children, ensure value for money and enhance the long
term sustainability of provision. There are four broad policy options available for market
development, and these are displayed in Figure 6.2.a.
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Figure 6.2.a - Four broad policy options and necessary interventions
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The options highlighted in the above diagram are:

Option 1 - Commission and develop the existing secure care market more
effectively and regulate alternative care options. The improvements required in
commissioning and market development are two-fold: policy setting by Government
and informed decision-making by commissioners. On Government policy, clear
regulation and guidance to ensure that semi-secure and secure accommaodation
are used effectively. On the commissioning side — the process needs to be
reviewed and options for decision-making at a regional or national level should be
considered. This is beyond the scope of this study and there is currently insufficient
information available to justify any specific course of action. Hypothetically, under
this scenario, there will be competition in the market to provide better outcomes. If
demand continues to be diverted to alternatives, there will be a need to consider
regional or national provision of secure accommodation for a small core group
(around 25-30 children) who require this type of accommodation.

Option 2 - Commission and develop the secure care market more effectively and
leave alternative provision ‘un-regulated’ in circumstances where the liberty of the
child may be restricted occasionally (without Secretary of State’s approval). This
option focuses on commissioning and developing the secure market more
effectively by supporting current providers and ensuring that their services are
effectively marketed and recognised by commissioners. If ‘semi-secure’ is left in its
current ‘unregulated’ state, demand that is best suited to welfare beds in secure
care homes could still be diverted to alternatives, which would undermine market
viability.
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Option 3 - Commission and develop secure accommodation and prevent use of
alternative provision. Under this option, regulation and guidance prohibits the use
of alternative accommodation. As a result of this, there would be a significant surge
in demand and the supply needs to be enhanced to meet this demand.

Option 4 - Do nothing. The first option of doing nothing and leaving the market to
continue in the same vein is a hypothetical option and it would be very risky due to
uncertainties around demand, supply and outcomes. Due to the complexities of the
market this is not a viable option and should be discounted.

6.3 Considerations / recommendations

The following considerations are based on the analysis and stakeholder consultations. They
should be developed further and tested against wider policy objectives before
implementation. A detailed business case development for proposed recommendations
(including deliverability assessment, value for money analysis) was outside the scope of this
study.

Based on the above options analysis, our key recommendation is to consider option 1 -
Commission and develop the existing secure care market more effectively and
regulate alternative care options - for implementation. In summary, this is because:

Commissioning and developing the existing secure market more effectively should
be part of a whole-market package of intervention that also covers legislation,
regulations and clear guidance that encompasses regulation of semi-secure
accommodation.

There is a need for much better information on outcomes delivered by secure
children’s homes, semi-secure homes and alternative provision. This should be
explored, as part of the implementation plan, further to determine the nature and
extent of substitutes desirable for this market.

Consultations suggest that prohibiting semi-secure care or tightening up on its
usage may be counterproductive. It allows flexibility in provision and, in the view of
some commissioners, delivers better outcomes for children, though no evidence or
data was found which substantiated this view due to the lack of available data. Our
consultations also suggested that there would always be a core group of children
who would benefit from welfare beds in secure facilities, and as such it would seem
that some form of secure care provision must be retained.

Commissioning the existing welfare beds market more effectively will lead to
superior outcomes if complemented by a whole-market approach that
encompasses an acceptance that alternative care is appropriate in certain cases,
provided it is properly regulated.
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In addition, the report makes the following recommendations for action:

As soon as possible, send a clear signal of intent to stakeholders to reduce
uncertainty by setting out a strategy for future direction, viability and stability of the
market.

Even before a strategy for action is arrived at, the effective communication of the
Department’s intentions and willingness to support and improve the market for this type of
care and the need to provide sustainable outcomes will contribute to determining the future
success of the market. As the report highlights, uncertainty around the future of the market
has contributed significantly to falling supply and demand and all stakeholders would benefit
from a clear statement of intent.

In the interim, work to improve perceptions of the efficacy of welfare beds in secure
children’s homes

Much of the fall in demand may be attributed to the use of alternative provision, which is
obviously viewed by some local authority stakeholders as a means of achieving better
outcomes for children. The decision to place a child in alternative care is a function of
commissioner perceptions of welfare bed provision in secure children’s homes.

Evidence suggests that some perception may be misplaced. Therefore there is a need to
improve perception to increase demand and prevent welfare beds in secure children’s
homes being used as a last resort. This could be stimulated by:

Longer-term assessment and multi-agency monitoring of outcomes in different
types of placements for children in care through consistent and non-burdensome
reporting processes;

Publicising and increasing awareness of exactly what type of services secure
children’s homes provide, how they match the needs of the child in specific cases
and, crucially, what the children feel about the care they receive in secure homes
(which our research has suggested can be very positive); and

Clearly differentiating the welfare bed offer from the rest of secure estate (and in
particular justice placements).

Conduct further research in the short-term to fill the ‘outcome evidence’ gap

The level of information regarding outcomes for the child, before secure care, immediately
after secure care and in the longer-term is limited and inconsistent and thus makes it very
difficult to formulate an overarching opinion as to which type of provision, if any, leads to
superior outcomes for the child.

In order to determine specific policy direction and effective market strategy, a clearer
rationale for action through an improved evidence base on outcomes is critical. This should
be based upon further research to examine the following:

Outcomes for the child - perhaps through the use of case studies over the course

of a year with an understanding of case history upon entry to system and
subsequent results in case where secure care has or has not been used; and
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The extent to which demand has been diverted to alternative provision - through a
short and very focused series of consultations with commissioners.

Finally, decide on the way forward and then adopt a more strategic and joined-up
approach to provision

Promotion of a seamlessly linked multi-agency approach capable of dealing with the ‘whole-
life-cycle’ of acute care would be an improvement to the current disconnected approach,
although it was widely acknowledged that this is not easy to achieve and would require
engagement and drive from all stakeholders.

Specifically, beneficial courses of action may include:

Effective regional or national governance and co-ordination through an existing
department or a coalition of industry practitioners acting as a market overseer;

Determination of what level of spatial coverage is appropriate for the market (e.qg.
local, regional or national provision); and

Dealing with misaligned incentives in the market (such as incentives to delay care
and use the justice route, incentives to use secure care on a seasonal basis, lack
of incentives to continue provision for other authorities and the YJB when operating
at a loss, or the lack of incentive to invest in infrastructure).
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7 Annex A - Supporting information

SECTION 25; CHILDREN"5 ACT 1989

PART OILOCAL AUTHORITY sSUPPORT FORCHILDREN AN FAMILIES

Provisiom of setvices for cluldven and thei famulis

Semure acconmmodation

25 Use of acconenodatrm for wshactme hherby

(1) Sabject to the follownng proovisions ofthis section, a cluld whe 15 being boked affer by alocal sathorty may not be placed,
and, 1placed, may not be kept, m acconmnodation provided forthe parpose of wstrictmg hberty [“semre acconenodation™)
unless T appears—

[a] that—

(1) he has a histopy of abseonding and 15 lkely to ahseond fiomm amy other deserphion of accoppnodatom;, amd

(1] £he shsconds, he 15 lkely to mffer sizndicat ham; or

(b that £he 15 kept m amy other deserpton of acconmrodation he 15 lkely to mpare honself'or other persons.

(&) The Secretaty of State may by regulations—

[a] specify a maxmoom perind—

(1) beyond which a child may not be kept m seque acconmmodation withot the authortty of the comt; and

[11] for which the court may anthorise a child to be kept M semure acconmodation,

(b eppovrerthe oot fiom tone to tome to athorise a child to be kept in semure acconmmodation for sach fisther perod as the
regulatms may spacifiz; and

[e) provide that apphcaticns to the oot under this sectiom shall be made cnbe by local authoraties.

(3 It shall be the duty of 2 oot hearmez an applcatonunderthis sectionto detennme whether arne relevart crteria for
keepmz a cluld m semure acconmrodation ave satisfied in his case.

(4] I a oot determrines that amy suchcreria aw satisfied, # shall make an order anthorising the child tobe kept m semue
acconmnodation and spectiymg the macronm period o which he maybe a0 kept.

[5) Cn arty adyourmment of 'the hearmg of an application mmder this section, 2 ooust ay make an rternn order permitting the
cluld to be kept durmg the perind ofthe adjomronernt m semire acconmnodation.

(8] Mo cout shall exerrise the powers conferred by this sectin m respect of a chuld who 15 not legally represerted inthet court
unless, having been mformed of his right to apply for lezal 1d and harme had the opporturityrto do so, he refised or failed to
apply.

[F) The Secretary of State may by regulations provide that—

[a) this section shall or shall not applyrto any deserption of cluldren specified m the regulatioms,

(b this section shall have effect mrelatin to children of 2 descrption specified mthe regulatioms subject to such
modifications as may be 5o specified;

(2] mach cther provisions as may be so specfied shall have effect for the porpose of detemmmng whether achild of 2
dascrption specified inthe manlatons may be placed or kept m seore acconerodation.

(5] The givmg of an authorsatem under this section shall not premdice sy povrer of any comt m England and Wales ar
Sootland to give divections relatmg to the child to whoon the authorisation wlates.

[ Thas section 15 subjectto section U E).
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8 Annex B - Interviewees

The following table provides details of the stakeholders interviewed.

Commissioning local authorities Providers of secure children's homes Other stakeholders

Barking & Dagenham Aldine House Secure Children's Centre Ofsted
Bath and North East Somerset Atkinson Unit Secure Accommodation Network
Birmingham Aycliffe Secure Services Youth Justice Board
Doncaster Barton Moss Secure Care Centre
Hertfordshire Beechfield Secure Unit
Islington Clare Lodge Secure Unit
Leeds Clayfields House Secure Unit
Manchester East Moor Secure Children's Home
Sandwell Gladstone House
Staffordshire Hillside Secure Centre
Surrey Kyloe House Secure Children's Home
Waltham Forest Lansdowne Unit
Warwickshire Leverton
West Sussex Lincolnshire Secure Unit
Wigan Orchard Lodge
Red Bank Community Home

St Catherine's Secure Centre
Sutton Place Safe Centre
Swanwick Lodge

Vinney Green Secure Unit

Watling House Secure Children's Home
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9 Annex C - Questionnaires

Separate interviews were designed for providers and commissioners although there were
overlapping questions which were relevant to both.

The following pages present the interviews used.

Service provider interview notes - page 1 of 10:

SERVICE PROVIDERS INTERVIEW NOTES

Local Authority:

Interviewesa:

Date:

Dwr analysis is attempting to understand im more detail the *market” for welfare beds in
secure children’s homes and more specifically to understand how demand for and supply
of those beds may change in future.

To this end we would like to understand:

a) The care process from start to finish from both a commissioner and provider perspective
— this will give us an appreciation of relevant isswes and the context in which the ‘market’
operates;

b) The way in which cutcomes are monitored to ensure the quality of service required is
provided — this will @enable us to understand which additional data sources we may be able
to draw on; and

c) Your perception of recent and futwre changes in demand and supply, and what has been
driwing these changes — this will enable us to bring a practitioner perspective to our
analysis. widen our understanding of contributory factors, and allow us to model scenanos
effectively.

This survey is divided into 5 broad sections

1. Understanding the process and the children affected

2. Services provided

3. Measuring Outcomes — Monitoring & Quality

4. Trends & Projections

3. Youwr views
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Service provider interview notes continued - Page 2 of 10

Understanding the process and the children affected

Gl

D you have a formal process for racelving a
child In & secure home and discharging a
child from same? How long doss tha procass
take on average?

VWhers g0 you come Into the ‘commizaioning
cycle? What do you think of the
commiasioning procass a8 It stands today?
Whlch factora do you parcelve to be driving
tha commissioning process?

@3 What would you change to Improve tha

procass? (In aroar of significance)

@4 Which factors hava an Impact on the numbar

of requesta for welfars beds In SCHa and
whiy? Whlch factors haws an Impact on YJ8
bade and why? (In order of significances)

@5 Have the charactariztics of CInG In walfars
bede changad? If o, how and why?

Q€3 What hag biean the gensral changs In tha
number of placements in the last five years
Tor walfare beds ...

Spah Lo
o "

H 2 - ] & L]
...y nmad?
Haalth Ooooa
heartal health O o oo Ao
Chalienging Ooooa
oenaviour
...by gander?
e a o oo o
Female O O O 0o 3d
.-y age
group?
Uotmage 12 Oo oo o
13-12 a o oo o
18-18 O o oo o
13 and clder O O O 0o 3d
...y ednic
an&';n‘i'
Wwhile OO oo o
R a o oo o
Aglar Oo oo o
Slazs a0 oo o
Chinese or othar O 0O 0o o g
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Service provider interview notes continued - Page 3 of 10

Q&b What has bean the general changs In fhe Q&b Other, pleass spacify...
riumber of placamants In thie [ast five yaars
for Justice Deds ..
[= - LAl

| k] 4 a

..y nasd?
Health O o0ooo o
Iantal nealth O 0O oo o
Chaliznging OoOoo o G5 ‘When would CInG b= placed In wallare beda?
benhaviour Wwhat 1=¢are the triggeng)? How dizcrational 1s
..y gendar? the caclelon of placing a child In a welfare
Kl OO oo o bed? How doas thiz differ from the YJE
Femae ODoooan oD
..y age
group?
Yo to ags 12 Ooooao
13-15 o O I T R |
1618 o O I T R |
13 ang oider OO oo o
..y afhmic
orlgin?
Wit 00020 G0 How important ars the following Inputs In
s Ooooao a  achlaving good cutcomas for children? jas
Aslan 0 o 0 o O defimad In E':M} {I:I[:h.ihﬂ o that wﬂ”ﬁ&}

N Wiy
Bace o O I R R | - 5
Chirase or otner OO oo o i .

@7 What support doae your homs provics b s s
MIldmﬁllmrapmmalnmﬂm Battar fraining O0Oo0a0oag
BuCh 33 education, haalihcare ete? Tor statt

Higher wagas Oooonoao
Tor gtaff

smallar groupe OO0 oo g
Logs diversa O 0o o o a
milx of childran

In home

Quallty of home O O ao o a

G8a Plaass tick how strongly you agres or Good Ooonaoao
dizagres with the folloaing ents about partnerships
welfara cara currently glven in the cars with
gygtam? [ilck the box that appilag) commizgloners

-] Seeon Ragular accass O 0o oo a
e . to ralstives
HETTY agrae
5 a0 o 0 :?w Other, plaaga specity. ..
I£ Iz usad by Ooono o
commigsioners
as 8 last regort
It Iz naada- OoOoo o
baged
Ilg:jsﬂnmdallf O o oo O
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Service provider interview notes continued - Page 4 of 10

@11 How awars are you of the futurs @14 Do the wisws and wishes of chiioran and their
commizzioning Intantions of tha local famillles have any Influsnca on their
authortles who purchass your ssrvices and placamants and the support they recalve?
tha YJE7

@12 How much Influance do you have on
commlasioning atratagles of Laa and YJET

@13 How clossely (and when) are you able to work
a  with the LA In ordar o undsrztand nesds of
tha childran?

@13 Do you diffarentiate the sendce you offer

b depending on the CInCY &re ¥JB Cin
traatad any diffarantly from thosa requiring
weifara bads? Or do you differantiate bassd
upon any ofher cheractariatics? Finally,
would It be asslarimore optimal to provide for
Just ona typs of CINC?
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Service provider interview notes continued - Page 5 of 10

Services provided

@15 Golng forward, whilch of the following can
¥ou 828 &5 |IKaly challengas In how services

are dallvarad 7
[ & bl
al
F3 4 a
Flnanclal O 0O oo o
Kon-financial O O oo o
Ragulatory OO OO 0

@16 ‘What Improvemants could be made to the
axlsting cars model?

@17 Are thera any trends or particular nesds
which ara galning prominence?

@18 How are you preparing your businags for
future changes?

compstitors and your own srganisation?

Slze
Facilitian
Eatablizshmant typs [mixad vs. walfars

only)
Establizhment typs [mixad ssx, singls
BEX]
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Service provider interview notes continued - Page 6 of 10

Measuring Outcomes — Monitering & Q23 Damand for & the supply of welfars bacs has
Quality decreased markadly of [ate (see balow) ..
=: i Pl E:ummnl:
— el il e 1 T
@20 Do you monlbor outcomes? IF so. what .
1= —
Procacuras ara n placs? E - e —\\\-_
S - /_.q__f’”_
& 3w
; x
ﬁ e
g - _,.:-"'--H"'\-_ —
S ]

... hawe you experisncad this throwgh your
Iribaraciion with fhs markst? If 20 dio you
think thig 127 Wl the frend continue

@21 Do you maasure the quallty of care racelvad
on the placement? If 20, how?

Q24 Of the Information collectad, to what extent 12
It ahared with local authortbiss, central
govarnmant, iInspectors, ressarchers atcy

@25 How do you mast tha requiramants around
obiaining VFM and efficlency In an
@22 whlch of the fallowing di you anvirenmant whers the CINC nesds ana
recordimonttar? ok all that spply) paramount?
Soco-economic] charecimdctes off Cinl

CinG not cafered for dn first ohoios cane. ...
Lol of DS ... e
D=sfinafion post SGH
SO0 WERT ...
Parenf VEWS ...
Ol AD0WaRE. ..o
Offiers

(phmass enmefil

goooooood

59



Service provider interview notes continued - Page 7 of 10

@26 How do wou Inbaract and Inbsrfaca (If at all
vilth othar commizsioning suthorities and
wider providers |a.g. Haalth & Educaiion)?
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Service provider interview notes continued - Page 8 of 10

Market Trends & Projections

@27 To what axtant do you think that walfare beds
are viewad as 3 'last rasort” to be ussd only
when all other optione have basn fried snd
falled rather than whan they are only option
::-a%]el-u?n a child'a nesds? if you agres, why
= this

@28 To what axtant 1= demand determined by tha
avallability and quality of supply?

@23 Whllet the sverage langth of stay has
Huctuated around a trand lsvel of four monthe
for soma tims (288 Delow) ...

M L gy o Sy ia aE
L]
s /\_/\_N—

4
£
- |
i

Wonkha

PP ST IS F

Wiy dio you think It has bacoma sssmingly
leaa wolatile and why hias the avarage ags
fallen? Wil this trend confinus?

Q30 How dio yvou think the following cars-markss-
specific policles and dractives will Impact on
e care ‘threshold” and market for welTars
bede In SCH and In diolng g0 affect demand,
BUpply and ganaral cutcomas?
&) CECI advica: Chisf Inspectors lettar Izsuad In
March 2007

b)) OFSTED Ingpections

) Potential of guldancs on The Children's Act

d) any othar

@31 How do you sxpect widar and care-marksi-
gxfemal policy dewslopments (6.0, such as
aarly atage intersantlons) to Influance e
miarket?
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Service provider interview notes continued - Page 9 of 10

@32 How do you think soclo-sconomlc and @35 Do you hold any Information which you feal
damographic trends might Impact demand for maifhe of wee to LB In our regearch and
wellara bada? whilth you would be able to share with us?

@33 12 nead bacoming mare acuta and le care
bacoming moe Intensive? T 8o do you 86e
this 3= a continuing trand #

@34 |= there a place for more mixed provielon
{privats ownarship and 3 sactor provislon of
SCH as wall 38 publlc provislon) and would
thie ba wiable for the privaters™ sacior?
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Service provider interview notes continued - Page 10 of 10

Your Views

@36 Plasss tell ug about any other lssuss that you
faal are relevant fo our analysis?
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Commissioner interview notes - Page 1 of 8:

COMMISSIONING AUTHORITY INTERVIEW NOTES

Local Authority:
Interviewesa:

Date:

Owr analysis is attempting to understand in more detail the ‘market” for welfare beds in
secure children’s homes and more specifically to understand how demand for and supply
of those beds may change in future.

To this end we would like to understand:

a) The care process from start to finish from both a commissioner and provider perspective
— this will give us an appreciation of relevant isswes and the context in which the ‘market’
cperates;

k) The way in which cutcomes are monitored fo ensure the quality of service required is
provided — this will enable us to understand which additional data sources we may be able
to draw on; and

c) Your perception of recent and future changes in demand and supply, and what has been
driving these changes — this will enable us to bring a practitioner perspective to our
analysis, widen our understanding of contributory factors, and allow us to model scenarios
effectively.

This survey is divided into 3 broad sections designed to capture the abowve:

1. Heeds Assessment & Decision Making

2. Determining & Placement

3. Measuring Outcomes — Monitoring & Guality

4 Trends & Projections

3. Your views
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Commissioner interview notes - Page 2 of 8:

Heeds Assessment & Decision Making

@l

G4

How oftan do you conouct nesds analysls for
an Indhvidual?

Dy hiave & formal needs analysls process
for sacure childran's homea? How long doas
tha procass take on averaga?

what do you think of the commizzioning
procass as It stands foday? Wiich factors do
you parcaive to ba driving the commisaloning
procass?

what aiternatives foa placamant in secure
children’s homss are usad? How do you
Identity which |2 moat approprate?

Qs

ar

‘What are the main challenges In determining
an Indivldual's naads?

Whan would CInC be placed In walfars beda?
What |e/are tha triggena)? How discrational 1s
the gaclzion of placing a child In a walfars
bad?

Have tha characfaristics of CIn In welfars
bads changed ? If 8o, how and why?

To what extant (and whean) do you angags
with providers?

Which Walfars Bad providers do you usa tha
miEt and why?
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Commissioner interview notes - Page 3 of 8:

@10 Are thess providers substiutabia? it not how
do they difer and whiy ara they uniquse? 1
prowlalion austalnable?

How Important sre the following Inputs In
@11 achleving good outcomes for childran? (as
a dafined In ECM)

L Yy
ipr — g
i slar!
T F 4 E] L} a
Bettar tralnin OoOooaaa
for stast .
Highar wagas O oooaano
for stast
Smallsr groups O oOooa0o
Lasg divaras Ooooaoao
milx of childran
In home
Quallty af homa O oo aa
Reqular accass Ooooaoao
to relabivas

@11 Other, plaaes spacify...
b
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Commissioner interview notes - Page 4 of 8:

Determining & Placement @15 are thers spacific nesde that you cannot mest
Within a ressonable distance of your ares?

G12 Do you have a standand declslon-making

procees for placemant daclzions? 12 this

whinlly Indepencant or &ra thera reglonal or

sub-raglonal arrangamants In place? If 50,

plaasa slaborats on i (8.9, do you deltona

case-by-cass of bulk Imﬁng basls?)

ME Detemining nest and mswing placemant

decksion are fo he treated a5 2 separafe

DIOCESSES.
@18 What ars the implications of placing & child
‘out of authorlty” or a great distance away
Trom friends and family?
Q17 Which Individusl characiaristics of childran
maks them more or lass difficult fo place?
Lundasid (r - Mo Mo
@13 Which criterla ars ueed fo selact a providar? Gancar o o o o
[tick all boxas that u|:|1lﬂ Age o o o o
AvaRabity .. I N | Ethnicy o o o o
et -0 Parertaicognfion [ a a a
ql..l'l'!]-'l:‘\lﬁ' t.-;:ler'c - 0O Eamiy fies o o o o
i -0 Aspiaions O o O 0O
Es'Ih'L:'!'ner Ty | 'rwea' vE. un-\‘lrenﬂ _I.. ] Piysica heseh O o o o
Estabishment fype (mived sex, singie sex) ... [ Nimresi hesh o o o o
Age... -0 P —
..m'nm\.':} fFinancis's of Provider ... [] Chalkenging a a a a
Cverat march win nalicuars reguemen's | [ ;;::_‘f;;,“ .
Adsafing PeAGVoLS and st nesds ]
omer o

@18 What are the maln challengss In achleving a

(Flmase Spectyl placamant?

@14 How important ks location relative to sl other
factore? Please Indlcats Dalow
1 [ Much more maoiant

«SE &S mporant

L S
gooooooo

Ructy 255 imponant
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Commissioner interview notes - Page 5 of 8:

Measuring Outcomes — Monitoring & Which of the following do you
Quality recordimonttor? [fck all that apply)
{Zocio-=oonomic] characierislics of Gl

@13 What Is the typlcal pakh of CinG aftar fime In el sl silzas 2ot e
weifars bads In SCHeT DB O DI, 1. ce v cmsmeescemsnmememeies
Destnarion post SCH..

CinG visws_. ...

[ar L2 r T e S

Frondaer v IS e

Ohers

(DR SOETRY] e

pguuduuoudug

Of the Information collectad, to what extent 2
It ghared with prowidars, cantral govarnmant,
Ingpectors, ressarchare stc?

G20 Do you mantbor outcomes? IF 2o, what
procaduras ana In placat

Q24 How do you mast tha requiremants around
cbiaining YFM and efficlency In an
anvironmant where the CINC neads ars
paramount?

@21 Do you maasurs the quallfy of care racelved
on the placement? If 50, how?

G25 How do you Interact and Interfaca (T at ally
with ofhar commizsiening authoritise and
wider providers [e.g. Health & Educstion)?
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Commissioner interview notes - Page 6 of 8:

Market Trends & Frojections

G268 To what axtant do you think that welfars beds
are vliewad as 3 1ast rasort” to be used only
whisn all othar optiona nave been frisd and
falled rather than whan they are only option

baged on & childs nesds? I you agres, why
I= this?

G27T To what axtent ks damand determined by the
awallabiitty snd quality of supply?

G228 Whiist the average length of has
Hmhlnhﬂmuﬁairg!wlwﬁmrmmu
for spma tima {386 below] ...

Wemn Langh = Sy i

P

Wonkm

L]
1
4
3
3

i
]

PP LT IPPE

Wiy diz you think it has bam-:::-ma saamingly
Ieen wolatiia and wiy has the average
fallen? Wil thiz frand confinus? -

Damand for & the supply of weifsns baos has
oacreased markadly of ate (ass balow) ...
ol

Fite s riebaci aom
- Pl i e i 15 70

THET TWER VRN DONO TEUI MO0 3040 2084 20NN a0 30

... have you axperiancad this throwgh your
Irbaractiom with fha market? If ao do you
think thig k7 Wil the frend continus

Q30 How do you think the folivwing care-market-
Bpaciic policles and mractives will impact on
the care ‘mreshold” and markat for welfans
bade In SCH and In dolng so affect demand,
BUpply and ganaral outcomaa?

&) CSC1 advica: Chief Inapactors letier [eausd In

March 2007

b) OFSTED Inepections

) Potential of guidance on Tha Children's Act

d) &ny othar
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Commissioner interview notes - Page 7 of 8:

@31 How do you expect witar and cars-markat- Q34 Ie thers a placa for mors mixed proviglon
sxtemal pollcy devalopments [6.0. such as wats ownarahlp and 39 sector provision of
garly stage | ntiona) bo Influance tha CH a8 well a8 public provialon) and would
market? this b= wiabie for the private!s™ sactor?

Gri? How do you think soclo-sconomlc and
demographic trends might Impact demand for
welfara bads?

Q35 Do you hold any Infomation which you feal
may be of use iz us In our ressarch and
which you would be abie o share with ws?

@33 |2 naad becoming more acuts and 2 care
bacoming more Intensive? If 8o do you see
thiz 32 a continuing trend?

-1
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Commissioner interview notes - Page 8 of 8:

Your Views

@36 Ploass tell ua about any other lesuss that you
faal are relavant fo our analysis?
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