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ABSTRACT

The legal duty of Best Value requires local authorities to fundamentally review all
services in order to achieve continuous improvement. They must challenge how
services are delivered, compare performance with those of others, consult the local
community to assess whether needs are being met and explore the potential use of
competition in future delivery. ‘Challenge’, ‘compare’, ‘consult’ and ‘compete’ are

referred to as the ‘Four Cs’ and underpin the legislative Best Value framework.

This research aims to explore how effectively Best Value can be applied to the
provision of Emergency Management services by U.K. local authorities. Five key
factors were identified as influencing the way Emergency Management services are
provided: level of funding; legislative base; service monitoring; culture and public
awareness. A census of service stakeholders within all mainland U.K. local
authorities was conducted. Analysis of data collected revealed a range of associations
between the five key factors and stakeholder perceptions relating to Best Value
implementation. This data was also used to identify and critically evaluate the
application of several existing quality management models in assisting local
authorities achieving the ‘Four Cs’ within Emergency Management. This evaluation
revealed usage of these models, either in isolation or combination, exclusively within
the service would not achieve the effective measurement of the ‘Four Cs’, nor address

the perceived drivers and barriers to Best Value implementation.

Using primary data and literature review findings, a specific support model applying

Best Value principles to Emergency Management was developed. This support model
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is regarded by practitioners as having the potential to assist local authorities in
achieving implementation of rigorous and comprehensive Best Value Reviews within

Emergency Management.
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Best Value Review
GLOSSARY OF TERMS:
Term: Definition:
Best Value The ultimate aim of Best Value is to improve local authority

services so they are less costly, better in quality and more

responsive to the views of local citizens.

Best Value Performance

An annual publication to be produced by all local authorities

Plan detailing the targets for service improvement that have resulted
from all Best Value Reviews undertaken along with an explanation
of how the authority plans to achieve these targets (originally
termed ‘Local Performance Plan’).

Best Value Pilots In order to test Best Value ahead of legislation, English and Welsh

local authorities were invited to submit pilot project proposals to
test the Best Value framework, assess the extent of actual
improvement in service quality and efficiency that resulted from the
new process and disseminate the lessons learnt to all other non-pilot

local authorities.
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Best Value Service These are a fundamental re-assessment of a local authority’s
Reviews services. They are not simply a justification as to why a service is
provided in a particular way.
Challenge Determine why a particular service is needed, and if so does it need
to be provided in any particular form.
Civil Defence Measures (other than actual combat) to defend against any hostile

attack by foreign power. These are measures that could be

performed before, during or after any such attack.

Compare Make comparisons between the service delivered by a local
authority and those of others across a range of relevant indicators,
taking into account the views of both service users and potential

suppliers.

Compete Demonstrating that the preferred means of delivering a service has

been, or will be, arrived at through a competitive process.

Compulsory Competitive | C.C.T. came into force through several pieces of legislation that
Tendering (C.C.T.) identified certain services that were previously provided exclusively
by in-house local authority workers but under the legislation had to
be put out to tender. The local authority workforce had to compete
against private bidders and if the local authority won the contract
their ‘contract price’ became its budget and the service was
provided as if it were an ‘arms-length’ organisation servicing the
local authority, often referred to as a Direct Labour Organisation
(D.L.O.). Similarly, if the work was contracted to an outside
private company, the relevant part of the local authority workforce

was disbanded.

17
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Consequence Specific

Emergency Plan

A plan detailing how an organisation will respond to an incident

that, regardless of the cause or location, has a specific effect.

Consult

Have two-way communication with local taxpayers, service users
and the wider business community in the delivery of local authority

services.

Continuous improvement

This is often referred to as being the ‘Fifth C’ of Best Value.

Corporate Review

This is a high-level, review of what a local authority wants to
achieve corporately and how it performs, measured against key
indicators and the aspirations of its local community. A corporate
review requires a realistic analysis of the authority’s existing
corporate culture and effectiveness of current organisational
structure to assess strengths and weaknesses. The strategic
direction of the authority would be determined as well as decisions
being taken about resource allocation. This process allows
adjustment to the authority’s long-term vision as well as identifying

priority issues to be subjected to Best Value Review.

Emergency

Any event (happening with or without warning) causing/threatening
death/injury, damage to property or the environment or disruption

to the community, which because of the scale of its effect cannot be
dealt with by the emergency services and local authorities as part of

their day to day activities.

Emergency Management

All of those activities (planning, training, liaison and operations)
which seek to prepare for, and mitigate, the effects of any
extraordinary incident upon the population or upon the environment

(also termed by some as ‘Emergency Planning’/‘Civil Protection”).

18
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Emergency Management

stakeholders

For purpose of this research this terms comprises of English,
Scottish and Welsh local authority Chief Executives, Best Value
Managers, Emergency Management professionals and Elected
Members with responsibility for overseeing the Committee to

which Emergency Management reports.

Emergency Planning

The Cabinet Office administered national documentation centre for

College all specialist books, journals, magazines and other publications on
Emergency Management, located at Easingwold in North
Yorkshire.

English Single Tier For the purpose of this research English Metropolitan Borough

Authority Councils, London Borough Councils and English Unitary
authorities represent ‘English Single Tier local authorities’.

English Two Tier For the purpose of this research Shire County Councils, Shire

Authority District Councils, Fire and Civil Defence Authorities and Combined
Fire Authorities represent ‘English Two Tier local authorities’.

‘Four Cs’ Refers to ‘challenge’, ‘compare’, ‘consult’ and ‘compete’, i.e.

activities which must be comprehensively undertaken in order to

comply with Best Value legislation.

Generic Emergency Plan

A plan detailing how an organisation will respond to an emergency

regardless of its cause or location (also termed a ‘catch-all plan’).

19
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Integrated Emergency A philosophy introduced in central government’s guidance
Management (I.E.M.) document ‘Dealing With Disaster’. Modern Emergency
Management should be carried out at a generic level for all
emergencies and not for specific single emergencies such as Civil
Defence. The other key features are plans must be flexible and
tested, arrangements should be integrated into emergency
responding organisation’s working structure, all departments

activities should be integrated and co-ordinated with other external

organisations.
Lead Government The identification and appointment of an appropriate central
Department Concept government department to assume the lead role in responding to an

emergency which has a national impact.

Local Government Re- From 1 April 1996, 13 English District Councils and several Shire
organisation County Councils were replaced by 13 Unitary authorities, in Wales
all 8 County Councils and 37 District Councils were replaced by 22
Unitary councils, and in Scotland 9 Regional Councils and 53

District Councils were replaced by 32 Unitary authorities.

Liaison This area of Emergency Management comprises of consulting local
community representatives, chairing formal planning groups and

consulting external stakeholder organisations.

Operations This area of Emergency Management comprises of two phases.

The first concerns those activities that need to be performed during
the immediate response to an emergency, e.g. activating Emergency
Plans, supporting the emergency services and setting up a Crisis
Management Team. The second phase focuses upon the long-term
recovery following the occurrence of an emergency, e.g. providing

economic recovery strategies and restoring the environment.

Planning This area of Emergency Management comprises of project
managing, researching, consulting, drafting Emergency Plan
procedures, identifying and allocating resources, setting up 24 hour
notification systems, publishing plans, monitoring, amending and

maintaining plans.

20
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Site Specific Emergency | A plan detailing how an organisation will respond to an emergency
Plan at a specific site and will probably include extensive information
about the local environment, topography, alternative access routes,

site hazards or seasonal events that occur in the locality.

Training This area of Emergency Management comprises of creating a
training strategy, project managing, consulting, producing training
material, identifying participants, running tests and exercises,

delivering seminars and producing literature.
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CHAPTER ONE - THE FEASIBILITY OF BEST VALUE IN LOCAL

AUTHORITY EMERGENCY MANAGEMENT

Introduction:

In 1997 the U.K. central government began a programme of local authority reform.
One component of this reform package was the introduction of Best Value. Best
Value was defined in the content of the ‘Local Government Act 1999’ whereby “(a
local) authority must make arrangements to secure continuous improvement in the
way in which its functions are exercised, having regard to a combination of economy,
efficiency and effectiveness”. Best Value replaced Compulsory Competitive
Tendering (C.C.T.), which had been introduced in the 1980s. C.C.T. required local
authorities to tender in-house service provision for specified service areas against
private-sector contractors in order to identify the best alternative for achieving value
for money. Whilst C.C.T. was only applicable to specific local authority services (as
stipulated through various legislation including the ‘Local Government Planning And
Land Act 1980’ and the ‘Local Government Act 1988°), Best Value must be applied
to all services provided by a local authority. The framework of Best Value is
contained in the ‘Four Cs’ of ‘challenge’, ‘compare’, ‘compete’ and ‘consult’ as
defined in the ‘Local Government Act 1999°. By scrutinising an individual service
in-line with the ‘Four Cs’ then ‘continuous improvement’, referred to as some as the

‘Fifth C’ (e.g. Sparke, 1999), is potentially achievable.

One service not subjected to C.C.T. requirements but now to be scrutinised under Best

Value is Emergency Management. Local authority Emergency Management
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provision in the U.K. is historically defined within a Civil Defence context.
Following the Second World War, close attention was paid to preparing the U.K. for
the perceived threat of attack from the Soviet Union and its allies (Steed, 1998).
Towards the end of the Cold War, Civil Defence planning diminished but was offset
by an unprecedented spate of emergencies that occurred as a result of non-hostile
attack. These included the Bradford Football stadium fire in 1985, the Kings Cross
Underground station fire in 1987, the Piper Alpha oil rig explosion in 1988, the
Lockerbie air crash in 1988 and the Hillsborough stadium overcrowding in 1989
(McLean and Johnes, 2000). In recent years the focus of local authority Emergency
Management services has changed from Civil Defence to peacetime planning as a
consequence of the national events and international developments described above.
Whilst some guidance was issued by central government (Home Office, 1998)
regarding the provision of Emergency Management by a local authority, no statutory

duty was placéd upon local authorities to deliver such a service.

The initial objectives of this research centred on measuring how effectively Best
Value could be applied to local authority Emergency Management provision.
However, when evaluating the findings of the literature review, it became apparent
this would not be possible as there was no data upon which a comprehensive
assessment could be made. In addition, no consistent formal mechanisms had been
agreed by local authorities or supported by central government to assess Best Value
across the U.K. Emergency Management provision in an objective way. At the start
of this research, no Emergency Management Best Value Review had actually been
conducted. As a consequence, the focus of the research underpinning this study was

appropriately modified to consider the feasibility of Best Value in local authority
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Emergency Management. An outcome of this shift in emphasis was to identify the
most appropriate processes that English, Scottish and Welsh local authorities could
adopt in order to implement a comprehensive and objective Best Value Review of

their Emergency Management provision.

Justification For The Research:

Whilst limited research had already been conducted in relation to local authority
Emergency Management, it was of a general nature. It focussed upon the role of a
local authority in responding to an emergency in relation to the role of others (Steed,
1998) or to the specific impacts of emergencies such as the psychological issues
facing the survivors of emergencies (Eyre, 1989, 2002) and the use of Geographical
Information Systems (G.1.S.) within the service (Laverick, 1999). By contrast, a
significant volume of research has been completed by a wide range of organisations
and individuals regarding the potential impact of Best Value within local government
service delivery. None of this research focussed specifically upon, or even
considered, the application of Best Value within local authority Emergency
Management provision. Instead, much of this research concentrated upon the larger
and more visible services delivered by a local authority or alternatively focussed upon
the implementation issues surrounding specific aspects of Best Value. For example,
Dungey (1999), the Audit Commission (1999), Douglas and Cawley (June 1998) and
Martin (December 1998) all considered the public consultation issues of Best Value
whilst Bovaird (December 1998) explored the use of competition, benchmarking and
performance networks in achieving Best Value. The Accounts Commission (October

2000) had considered the implications of Best Value specifically upon Community
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Care Services and the Audit Commission (July 1998) had investigated the lessons

learned from joint Best Value Reviews within Social Services Departments. The

Institute Of Wastes Management (January 2000) had explored the issues to be

addressed when applying Best Value to the Waste Management industry.

The chapters that follow will clearly show the uniqueness of this research by

identifying the key drivers in local authority Emergency Management provision as

well as the barriers to be overcome in order to ensure effective Best Value

implementation. Several objectives distinguish this work from that of previous

authors:

To define the local authority Emergency Management service;

To evaluate the application of Best Value to local authority Emergency
Management;

To identify and evaluate the perceptions of Emergency Management
stakeholders;

To evaluate existing quality management tools, and if necessary, develop, and
assess as appropriate, a bespoke quality management tool to facilitate a
complete and objective Best Value Review specific to Emergency
Management;

To evaluate the processes undertaken by several local authorities as part of
their Emergency Management Best Value Reviews and determine the extent to
which an alternative quality management tool specific to the Emergency

Management service could facilitate a more effective Review in the future.
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Research Philosophy:

The research began by determining the most appropriate research philosophy to adopt
in order to explore fully the researchable question stated earlier. In the early stages of
this research, a positivist philosophy was adopted. The review of literature had
resulted in the identification of a host of issues that appeared to either drive or act as
barriers to the delivery of a local authority’s Emergency Management service. From
these key hypotheses were defined, which were subsequently tested. A positivist
approach was considered most appropriate for this research as there clearly existed an
identifiable target audience of local authority Emergency Management stakeholders in
the form of Chief Executives, Best Value Managers, Emergency Management
professionals and Elected Members with responsibility for overseeing the committee
to which the Emergency Management service reported. From these stakeholders, it
was possible to gain an understanding of their previously unexplored perceptions of
the key drivers and barriers to implementing an objective Best Value Review
specifically within local authority Emergency Management provision. The positivist
philosophy underpinned this measurement of stakeholder perception. These
perceptions would identify those aspects of implementation seen as being easy to
achieve as well as those considered as difficult or perhaps uneconomic to either
partially or fully achieve. This philosophical approach also allowed stakeholders to
describe the support mechanisms they intended to use in order to implement Best
Value as well as raise concerns regarding the obstacles to achieving full compliance.
By doing so, a set of established beliefs (identified by the literature review) could be

upheld or rejected with respect to their relevance to Emergency Management.
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This process not only ensured that subsequent analysis could determine whether the
issues identified during the literature review did actuaily influence the delivery of an
Emergency Management service, it also ensured that differences in perceptions
according to job title, local authority structure and geographical location were also
determined. The approach provided quantitative data, as well as some qualitative
data, from which it was possible to evaluate the hypotheses. This data was also used
to identify the most common quality management tools employed within local

authorities.

As this research developed and Best Value became a statutory duty, a
phenomenological research philosophy was incorporated to complement the positivist
approach. This allowed for in-depth investigation into the complex organisational
processes that constitute the Emergency Management provision in order that
explanations could be sought and used to triangulate the key findings from the earlier

positivist approach.

The first phase of this complementary strategy ensured data gathered at the start of the
research was triangulated with several Emergency Management professionals who
had gained direct experience of implementing Best Value into their service, and by
doing so, their recent and relevant experiences could be incorporated into this study.
The opportunity to triangulate the census data was essential because Best Value had
evolved rapidly from a central government White Paper proposal to a legal duty with
defined inspection and audit requirements during the early stages of this study.
Indeed, the findings of both Warwick University (1999) and Cardiff University

(February 2000) revealed many lessons learned by English and Welsh local
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authorities selected to be Best Value pilot authorities. At the time when the in-depth
interviews took place with the Emergency Management professionals, all local
authorities had completed at least their first full year of Best Value Reviews, giving
these stakeholders direct working experience of the issues surrounding
implementation, albeit perhaps not necessarily within their own Emergency
Management service. This process of triangulation was essential in maintaining the
integrity of this study for two reasons. First, to gauge the accuracy of the census
findings. Secondly, it obtain feedback from Emergency Management professionals in
relation to how any potential framework to support a Best Value Review could work
in a ‘real life’ setting. It also provided the opportunity for them to comment
specifically upon whether any existing or proposed alternative framework had the
potential to address the drivers and barriers identified following the analysis of the
stakeholder’s census data. These interviews also facilitated the collection of
additional in-depth qualitative data from Emergency Management professionals with
direct understanding of implementing Best Value into their service. This qualitative
data provided a detailed insight into the knowledge and understanding of the Best
Value process from those stakeholders with first-hand experience of Review
implementation. Analysis of qualitative data determined whether initial perceptions
identified from the literature review, and measured by the quantitative analysis in the
first part of this study, had changed as a result of actual Best Value implementation
and, more importantly, why these changes in perception had occurred. The findings
obtained from this part of the research were then compared with those interpretations
made following the earlier analysis of stakeholder perception in order to ensure the
support model developed to assist Emergency Management Best Value Review teams

remained as comprehensive as possible.

28



Chapter 1 — How Effectively Can A Best Value Review Be Undertaken Within A Local Authority Emergency Management
Service?

The second phase of the triangulation involved eliciting the views of members of a
national professional issues group who represented Emergency Management service
delivery within all types of local authorities. This was done to confirm or dispute
whether the drivers and barriers identified earlier in the research, and upon which the
Best Value Review support model had been based, remained relevant and significant.
This was essential because whilst local authorities had completed two full years of
Best Value Reviews, the process of Best Value had continued to evolve. It was
important to ensure the proposed support model was built upon correctly assumed
service drivers and barriers. The views of these members were used to evaluate the
proposed support model’s presentation, content, completeness and potential

usefulness in facilitating a future Emergency Management Best Value Review.

Research Strategy And Methodology:

The research consists of four stages in order to fulfil its aim and objectives:

e 3 literature review;
e a stakeholder census;

e two areas of supporting qualitative work.

A review of academic and professional literature was undertaken to identify the full
requirements of local authority compliance with Best Value as well as the current
issues within Emergency Management provision that could potentially impact upon

such compliance. From this information, a census was conducted with those English,

29



Chapter | — How Effectively Can A Best Value Review Be Undertaken Within A Local Authority Emergency Management
Service?

Scottish and Welsh local authority personnel identified earlier as being ‘Emergency
Management stakeholders’. This census was developed to identify the perceptions of
these stakeholders in relation to not only Best Value being applied to the Emergency

Management service but also views regarding the future of the service.

Several national bodies endorsed this census. The Emergency Planning Division of
the Home Office (at the time the recognised central government department with day
to day responsibility for Emergency Management in England and Wales) endorsed
this census and provided funding to cover printing, postal costs, data analysis and the
production of an interim findings report outlining initial perceptions of Best Value in
Emergency Management. The Emergency Planning Society (E.P.S.), the UK.’s
professional body for all those with an involvement in any form of crisis, emergency
or disaster planning and management role, also supported the census and agreed for
their logo to be incorporated into it in order to provide additional credibility. The
Convention Of Scottish Local Authorities (CoSLA), who provide the representative
voice of Scotland’s unitary local authorities and at the time of census production
whose membership included all Scottish authorities, also supported the work
undertaken by this research. Indeed, CoSLA endorsement ensured the census was
appropriate for Scottish respondents acknowledging that for Emergency Management
in Scotland there was no Civil Defence Grant and that Best Value was being
implemented in a different way when compared with England and Wales. The issue
of census endorsement is discussed in detail in Chapter Five, but the support shown
by the Home Office, the E.P.S. and CoSLA provided additional justification of why

this research was appropriate within the Emergency Management service.
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Analysis of the census data was then used to evaluate the level of understanding,
experience and potential effectiveness of using several existing quality management
frameworks as part of an Emergency Management Best Value Review. Following
this a bespoke support model specifically applying Best Value to Emergency

Management was proposed, developed and subsequently evaluated.

Throughout this research, the author’s experience as a practitioner-researcher has
been drawn upon without, as best possible, biasing the outcomes obtained. For
example, the knowledge gained as a service practitioner assisted considerably in the
identification of the target audience for the census conducted at the start of this
research as well as the selection of appropriate organisations for endorsing the study.
However, it was equally important to avoid service practitioner bias influencing the
direction of the study and this was achieved by ensuring the contents of the
stakeholder questionnaire were developed in response to findings from the literature
review and that follow-up interviews and fieldwork were driven by the findings

obtained from the subsequent data analysis.

Implications For Future Local Authority Emergency Management Policy:

The original research question devised for this study was to measure the effectiveness
of Best Value application in local authority Emergency Management provision. It
was discovered however, at an early stage in this research it was not immediately
possible to start measuring the effectiveness of Best Value application within the
service without first putting in place appropriate mechanisms to overcome the current

lack of Emergency Management performance data. This provided the opportunity to
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either identify or develop a consistent mechanism for evaluating and implementing
Best Value within the Emergency Management provision and in doing so account for
a series of ambiguities unique within the composition of this particular local authority
service. This research has, for the first time, endeavoured to identify the drivers and
barriers that influence the delivery of a local authority’s Emergency Management
service. These drivers and barriers have then subsequently been used to develop a
bespoke support model that local authorities could use during an Emergency
Management Best Value Review. This model attempts to measure drivers and
overcome any barriers to objective Best Value implementation. The support model
accounts for the full remit of the Emergency Management provision as well as the
terms of reference for a Best Value Review as prescribed by central government. The
drivers and barriers fall into two categories; those that are internal to a local authority
and those that are external to a local authority. Internal drivers and barriers are within
the control of a local authority to influence whilst external drivers and barriers are
outside the remit of a local authority’s influence. The Review support model
developed during this research offers a tool that has the potential to assist local
authorities in formally measuring the achievement of Best Value within their
Emergency Management provision. Whilst some drivers and barriers have the
potential to be measured in full, others can only be currently measured in part until
central government fill current shortfalls within the policy surrounding the provision
of this service. However, the evaluation findings suggest that by using this support
model, a Best Value Review team can successfully diagnose areas of concern in
relation to current external drivers and barriers that influence the provision of an
Emergency Management service. In order for the model to maximise its potential and

create the opportunity to positively influence future local authority Emergency
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Management policy, ‘live’ piloting should be conducted and subsequent findings
analysed. Chapters Eight and Nine consider the implications of these issues upon

future Emergency Management policy in greater detail.

Thesis Sequence:

The following eight chapters in this thesis will describe comprehensively the work

undertaken to fulfil the earlier stated research objectives.

Chapter Two entitled “The Best Value Review Process And Its Implementation In
Local Authorities” details the recent reforms made to local government in the U.X.. It
introduces the Best Value concept in terms of its piloting, its key components
including central government auditing and inspection, the impact of devolved power
to Wales and Scotland upon its implementation as well as an evaluation of

implementation in its early years.

The third chapter entitled “The Local Authority Emergency Management Service”
considers the historical context of this particular service against its legislative
framework and the main issues currently facing the Emergency Management service.
These issues cover whether there is a need for such a service to exist, its statutory
basis, structure, philosophy, its funding and the technological resources available to

the Emergency Management service.

A review of both academic and professional literature is presented in Chapter Four.

This review focussed upon the two areas of Best Value and local authority Emergency
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Management. Whilst there is a large range of literature relating to Best Value, there is
by comparison, a very small but nevertheless growing body of specific literature
relating to Emergency Management. This research is unique because it considers the
two subjects of Best Value and local authority Emergency Management together. The
findings from this review were then used throughout the remainder of the thesis in
order to influence the range of issues considered and measured using the various

sources of primary data.

Chapter Five (“Research Methodology And Method™) explains and justifies the
research philosophy and strategy used throughout the duration of this study. This
chapter explains the multi-method approach adopted in order to ensure all important
issues in the evolving areas of Best Value and Emergency Management were explored

and interpreted correctly.

The “Key Findings From The Survey Of Emergency Management Stakeholders™ are
presented in the sixth chapter. This chapter begins by focussing upon the findings
obtained from the census of Emergency Management stakeholders before discussing
the perceptions of a number of Best Value practitioners obtained during a series of

follow-up one-to-one interviews.

The development of the model to support the implementation of a comprehensive
Best Value Review within an Emergency Management provision is explained in
Chapter Seven. A range of established quality tools are assessed and arguments for
the development of a bespoke model specific to Emergency Management as an

alternative are discussed in relation to the strengths and limitations of the existing
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quality management tools. The subsequent development of the support model is
discussed including the incorporation of those key findings identified in the previous

chapter.

Chapter Eight, entitled “Evaluation Of The Support Model For Local Authority
Emergency Management Services Implementing Best Value”, details the model’s
evaluation outcomes in terms of its relevance, completeness and practicability as
perceived by a range of Emergency Management stakeholders. In addition, the
modifications made to the support model as a consequence of evaluation findings are

also discussed.

The final chapter consists of two parts; the first summarising the outcomes of this
research study and the second proposing a number of recommendations for future
research. The outcomes of this research provide the information needed to fill many
of the existing knowledge gaps identified during the literature review. These
outcomes, including the development of the bespoke model to support the
implementation of a Best Value Review, have the potential to considerably enhance
practitioner understanding of, as well as the actual application of, Best Value in their
service. The outcomes also have the potential to enhance the work of other
researchers by raising their understanding of the issues to address when endeavouring
to implement Best Value within this particular local authority service. Indeed, the
latter part of this chapter recommends several areas of future additional work in order

to build further upon this study.
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It is hoped that this thesis can provide the local authority Emergency Management
profession with a greatly improved understanding of the perceptions held by
stakeholders regarding the current status and future delivery of the service. In
addition it is hoped the support model can assist local authorities in effectively
implementing Best Value to their Emergency Management service, thereby positively
influencing future service provision. The support model provides a prescription of a
local authority’s Emergency Management service, and if implemented properly over a
period of time, it will help Emergency Management Departments to provide their Best
Value Review teams with measurement data upon which to make an assessment of

the service’s effectiveness.

Whilst this thesis has not been submitted for any other academic award, a paper
entitled “Assessing Best Value In The Emergency Management Service” (Ayre et al.,
2002) was presented at “The 7® World Congress For Total Quality Management

Business Excellence” conference in Verona.

The work to now be presented represents a critically investigated and evaluated

approved topic that has resulted in an independent and original contribution to

knowledge of Best Value in local authority Emergency Management provision.
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CHAPTER TWO - THE BEST VALUE REVIEW PROCESS AND

ITS IMPLEMENTATION IN LOCAL AUTHORITIES

Introduction:

This chapter reviews recent reforms in U.K. local government and introduces Best
Value. Consideration is given to the piloting of Best Value in local authorities as well
as a detailed description of the key components of the process. This detailed
description will consider the steps taken by local authorities in implementation and
the process undertaken by central government in its auditing and inspection of any
local authority Best Value Review. Towards the end of the chapter, is an evaluation

of Best Value in its early years of local authority implementation.

Local Authority Reform:

One of the key areas of each (of the main) political party manifestos during the 1997
U.K. General Election campaign related to the delivery of local authority services.
Each party presented policies relating to how services should be provided. The
Labour Party, who were subsequently elected, made a manifesto commitment to
introduce a duty on local authorities to obtain “Best Value” in order to improve the
quality of local services, as well as the efficiency and economy with which they were
delivered. During the election, research by MORI indicated the public’s
understanding of local authorities remained weak and there was a perception that the
system of U.K. government “does not work well”. Indeed MORI (Barunholtz and

Page, 1997) claimed the challenge for local government was to address “service
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delivery problems while simultaneously embarking on new measures to rejuvenate
itself”. This lack of understanding is perhaps caused in part by an almost continuous
state of change to local authority structures and reporting since 1974. Change has
taken many different forms including duties, funding, working boundaries and central
government policies (Sparke, 1999). Whilst some changes have been imposed by
central government, others have been implemented by local authorities themselves in
attempts to strengthen and improve their service delivery. Sparke (1999) claimed
many of these initiatives were built on the premise that by controlling inputs
improvements could be delivered. However, he believes in reality the main
beneficiary of this premise was the local authority and not the service user, i.e. the

emphasis was upon cost and not the quality of a service.

One of the most controversial central government imposed duties on local authorities
was Compulsory Competitive Tendering (C.C.T.) under the ‘Local Government
Planning and Land Act 1980’ and subsequently the ‘Local Government Act 1988”.
Under this duty, local authorities were required to tender in-house service provision
for specified service areas, against private-sector contractors and were precluded from
continuing to use their own employees to deliver services unless the statutory
tendering process proved theirs to be the best method of achieving value for money.
The Department Of Environment, Transport And The Regions (D.E.T.R., 1998)
claimed value for money within C.C.T. was typically measured in terms of cost, with
less emphasis upon service quality. Failure to meet every requirement of the
tendering process led to ministerial intervention and often re-tendering with the
possibility of the in-house bid being excluded when the Secretary of State felt this was

an appropriate punishment. The outcomes of C.C.T. were mixed, a minority of local
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authorities achieved significant savings but elsewhere savings were largely or wholly

offset by the costs of the actual tendering process (Sparke, 1999). Table 2.1. outlines

the perceived strengths and weaknesses of the C.C.T. process.

Strengths And Weaknesses Of C.C.T. Process

Strengths:

Weaknesses:

Local authorities were required to
consider the standard and cost of the
services for which they were
responsible.

Far from persuading local authority of
the benefits of market testing, CCT
often had the effect of increasing
resentment and opposition to central
government guidance.

Widened the choices available as to how
services were provided.

Service quality was often neglected and
efficiency gains were uneven and
uncertain.

Persuaded reluctant local authorities to
address difficult management issues that
needed to be tackled.

The process proved inflexible in
practice.

Required local authorities to define for
the first time the level and type of
service that citizens could expect and
make specifications publicly available
for inspection.

Compulsion bred antagonism, so that
neither local authorities nor private
sector suppliers have been able to realise
the benefits that flow from a healthy
partnership.

The detailed process was often a
deterrent to many contractors tendering
for services.

(Source: Sparke, 1999)

Table 2.1.: Strengths And Weaknesses Of C.C.T. Process

Ultimately C.C.T. was widely rejected by local authorities as an imposition from

outside because the methodology was tightly defined by government legislation and

was not flexible enough to allow for local choice. Indeed, D.E.T.R. (1998)

considered throughout the C.C.T. process there was only limited opportunity for local

authorities to consider the quality of the service being delivered.
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On its election in 1997, fhe government embarked upon a programme of local

authority reform. In the preface of D.E.T.R.’s (1998) publication the Deputy Prime

Minister John Prescott stated:
When we were elected we pledged to modernise the country and to bring
government back to the people. Local government has a key role to play in
our country if people are to have the quality of life they deserve. So
modernising local government is at the heart of this pledge. ...We can achieve
this only by working with councils, businesses, professional bodies, the
voluntary sector and local people. Equally, within local communities all must

work closely together in partnership.

The reforms presented by Government were multi-faceted, Best Value being just one
aspect of a much broader package. The whole reform programme touched upon all
aspects of local authorities as outlined in Table 2.2. The D.E.T.R. (1998) claimed
these reforms would create opportunities for local choice, increase local governments

accountability and “reinvigorate” local democracy.
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The Reform Programme:

- Reformed local democracy — for example, through new political structures and
a clearer split between executive and non-executive roles;

- A new ethical framework — including standards committees at every council
and codes of conduct for members and officers;

- Reform of local authority finance and powers — for example, through the
creation of a single capital finance fund and a new duty on authorities to
promote the economic, social and environmental well-being of their areas;

- Driving improvements in service delivery through Best Value.

(Source: Audit Commission, 1998)

Table 2.2.: The Reform Programme

Whilst the new Government were very critical of, and opposed in principle to C.C.T.,
they stated they would not abolish it until they had a replacement system (Armstrong,
1998) safeguarding the main advantages of C.C.T. listed in Table 2.1. The
replacement system was introduced as Best Value. The remainder of this chapter will
focus upon how Best Value has been devised, developed and implemented in local

government.

Best Value:

Best Value drew its principles from Value Management. Value Management was
defined as “a style of management, particularly dedicated to mobilise people, develop

skills and promote synergies and innovation, with the aim of improving the overall
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performance of an organisation” (British Standard, 1997), with particular attention
being paid to considering ‘value’ from the customers perspective. Best Value was
seen to require the synergy of an organisation’s culture, policies and the practices in
order to enhance performance. The main benefits of Value Management were seen as
being continuous improvement, cost savings and better products/services. Three key
factors in Value Management have been identified in the make-up of Best Value;
namely performance, expectations and price. These are often referred to as
efficiency, effectiveness and economy. The ‘Local Government Act 1999’ frequently
used the terms economy, efficiency and effectiveness but did not provide a clear
definition for any of these terms. For example, “A Best Value authority must make
arrangements to secure continuous improvement in the way in which its functions are
exercised, having regard to a combination of economy, efficiency and effectiveness”
and “In conducting a review an authority shall aim to improve the way in which its
functions are exercised, having regard to a combination of economy, efficiency and
effectiveness”’. Indeed, the purpose of the ‘Local Government Act 1999’ was defined
as “to make provision imposing on local and certain other authorities requirements
relating to economy, efficiency and effectiveness; and to make provision for the
regulation of council tax and precepts”. The D.E.T.R. (1998) stated quality public
services must be a key feature in a “healthy” democratic society and where local
authorities failed to deliver such services these shortcomings would be addressed, i.e.
“they (central government) require councils to meet the aspirations of local people
for the highest quality and most efficient services that are possible at a price that

people are willing to pay .
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In the absence of any specific definitions in the ‘Local Government Act 1999°, the
Audit Commission produced a diagram showing how economy, efficiency and

effectiveness link inputs to outputs, as shown in Figure 2.1.

Economy. Efficiency And Effectiveness Link Inputs To Qutcomes

Economy Efficiency Effectiveness

Outputs Outcomes

£ Inputs

Cost effectiveness

(Source: Audit Commission, 2000)

Figure 2.1.: Economy, Efficiency And Effectiveness Link Inputs To Outcomes

From Figure 2.1., it was possible to interpret ‘economy’ referred to monetary input,
‘efficiency’ to how that monetary input was turned into outputs, and ‘effectiveness’ to
how outputs produced outcomes. These simplistic interpretations did not reflect
economist definitions of economy, efficiency and effectiveness. For example,
“expenditure is effective if it achieves its objectives without taking account of costs, it
is economic if it achieves the desired objective at the least cost; it is efficient if it gives
the highest Net Present Value when other uses of the funds are considered” (Craven
and McNulty, 1994). More specifically economists use the term ‘productive
efficiency’ rather than ‘economy’, that is, achieving a given output at least input cost.

Economists use the term allocative efficiency rather than ‘efficiency’. This refers to
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producing an output with allocative efficiency at a marginal cost equal to the marginal
social value of that output to society. It means, in other words, producing efficiently
that which is demanded by society. This is usually done by equating marginal cost
with price. When applying the economist definitions to Best Value, it is possible to
argue Best Value is actually about economy and not efficiency. Thus, this research is
not looking at the economics of Best Value or local authority provision, but the

systems which are put in place to undertake its measurement.

The Government identified twelve principles underpinning their Best Value approach,
as presented in Table 2.3. A general framework (see Figure 2.2.) was published by
central government, within which local authorities were free to establish what their
communities required and to respond, as they judged appropriate, within the resources
available to them. It was the Government’s stated intention that decisions should be
made, wherever possible, by locally informed, elected and accountable people. The
framework identified key elements which in the Government’s view were required of

local authorities so as to give effect to the duty of Best Value.
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Twelve Principles Underpinning Best Value

The duty of Best Value is one that local authorities will owe to local people,
both as taxpayers and the customers of local authority services. Performance
plans should support the process of local accountability to the electorate.

Achieving Best Value is not just about economy and efficiency but also about
effectiveness and the quality of local services — the setting of targets and
performance against these should, therefore, underpin the new regime.

The duty should apply to a wider range of services than those now covered by
C.C.T.

There is no presumption that services must be privatised and, once the regime is
in place, there will be no general requirements for councils to put their services
out to tender, but there is no reason why services should be delivered directly, if
other, more efficient, means are available.

Competition will, therefore, continue to be an important management tool and
test of Best Value, but it will not be the only such tool and is not in itself enough
to demonstrate that Best Value is being achieved.

Central government will continue to set the basic framework for service
provision, which will, in some areas, as now, include national standards.

Detailed local targets should have regard to any national targets and to
performance indicators and targets set by the Audit Commission, in order to
support comparative competition between authorities and groups of authorities.

Both national and local targets should be built on the performance information
that is, in any case, needed by good managers.

Audit processes should confirm the integrity and comparability of performance
indicators.

10.

External auditors will need to report publicly on whether Best Value has been
achieved and should contribute constructively to plans for remedial action,
including agreement on measurable targets for improvement.

11.

There should be provision for intervention at the direction of the Secretary of
State, on the advice of the Audit Commission, when an authority has failed to
take agreed remedial action or has failed to achieve realistic targets for
improvement.

12.

The form of intervention should be appropriate to the nature of failure. Where
an authority has made limited use of competition and, as an exception to the
usual rule, intervention may include a requirement that a service or services
should be put to competition. Intervention might also take the form of a
requirement that an authority should accept external management support, and
may relate either to specific services or to the core management of the council.

(Source: Sparke, 1999)

Table 2.3: Twelve Principles Underpinning Best Value
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The Best Value Performance Management Framework

National Focus

“General health”
PIs

Service or cross-
service Pls and
some national
targets

Service or cross-
Service Pls

Year-on-year
Improvement

Test of

Robustness for
local people and
central government

Last resort powers
to protect public

(Source: Sparke, 1999)

Establish authority-wide objectives
and performance measures

!

Agree programme of fundamental
performance reviews and set out
in local performance plan

Undertake fundamental performance
reviews of selected areas of
Expenditure

Set and public performance and
efficiency targets in local
performance plan

.’

Independent audit/inspection
and certification

—>

Areas requiring intervention
referred to Secretary of State

Local Focus

Local
aspirations

Prioritise weakest
areas — 5 year cycle
Jor all services

Challenge purpose
Compare performance
Consult community
Compete with others

Follow-up
action

Report on
achievement of targets
in local performance
plan

Address shortcomings

Deal with failure

Figure 2.2.: The Best Value Performance Management Framework
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The Government made a series of commitments which underpinned the framework
shown in Figure 2.2. First, they committed themselves to adopt a forward thinking
approach to developing policies rather simply reacting to immediate pressures.
Central government deemed in future services must not be delivered in a way that is
most convenient to the provider but in a way that meets the requirements of service
users. The government also made an explicit commitment not to accept “mediocre”
public services and that greater use of new technology would be explored and utilised
to meet the evolving needs of service users. Finally, central government pledged to

“value public service, not denigrate it” (D.E.T.R., 1999).

The generic framework (presented in Figure 2.2.) complemented the twelve principles
presented in Table 2.3. in several ways. The first principle stated Best Value was a
duty local authorities owed to local people and should assist in making them more
accountable to the electorate. The generic framework incorporated this principle by
ensuring local aspirations were considered when establishing authority-wide
objectives and performance measures. The requirement for accountability was also
clearly indicated in the framework as local authorities were required to produce and
make freely available a Local Performance Plan (now known as a Best Value
Performance Plan). The second principle required local authorities to ensure Best
Value considered not just the economy and efficiency but also the effectiveness and
quality of their services. The framework reflected this by clearly showing local
authorities must conduct service reviews that challenge the purpose of services,
compare service performance with others, consult with the community about services
and then assess service competitiveness all of which, if undertaken fully, should allow

a local authority to meet the requirements of the second principle. Principle number
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three required local authorities to subject all their services to Best Value and not just
those previously considered by C.C.T.. The framework in Figure 2.2. highlighted to
local authorities they must agree a programme of fundamental performance reviews
covering all services within a five year period making perceived weak areas a priority.
The fourth and fifth principles considered why competition was seen as a vital
component of Best Value. The former principle informed local authorities there
would no longer be (as under C.C.T.) an automatic requirement to put services out to
tender, however, if services could be provided more efficiently elsewhere then these
possibilities must be explored. The importance of competition as a management tool
was clearly recognised although in isolation it is not considered enough to secure the
achievement of Best Value. The Best Value Management framework clearly showed
where competition should be considered (i.e. as part of a performance review) as well
as how it fits with other Review activities (i.e. compare, consult and challenge).
Principles six, seven and eight in Table 2.3. related to requirements under Best Value
for national and local target setting in services. Incorporated throughout the generic
framework were references as to how the ‘national’ and ‘local’ focuses of target
setting for Best Value could be met. To ensure local authorities complied with the
requirements of Best Value, principles nine and ten related to the need for internal and
external auditing. The framework in Figure 2.2. clearly indicated at which point in
the Best Value process audit and inspection occurred. The final two principles,
numbers eleven and twelve, stated that if necessary central government would
intervene in failing services if appropriate. Once again the Best Value Management
framework identified at which point in the process intervention could be possible and
how this interfaced with the audit and inspection process. The generic framework

built upon the twelve principles and converted them into a diagrammatic format.
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Whilst the generic framework was flexible and adaptable to every individual local
authority’s circumstances, it highlighted all of the issues that need to be considered in
order to fulfil the twelve principles of Best Value. For the purpose of this research the
focus is upon the fundamental performance review aspect of the Best Value
Performance Management Framework shown in Figure 2.2., i.e. the ‘Four Cs’ of
‘challenge’, ‘compare’, ‘consult’ and ‘compete’. These components were used as the
basis upon which to determine whether or not systems used to undertake Emergency

Management Best Value Reviews were as comprehensive and objective as possible.

Piloting Best Value In Local Authorities:

To test Best Value ahead of legislation, English local authorities were invited to
submit pilot project proposals. A sample of thirty five local authorities (plus two
police authorities) were selected to become formal Best Value pilots. There was
great diversity within the pilot sample regarding the implementation of Best Value, as
outlined in Appendix A. The aim of the pilot scheme was to test the Best Value
framework, assess the extent of actual improvement in service quality and efficiency
that resulted from the new process and disseminate the lessons learnt to all other non-
pilot local authorities. Indeed, many local authorities whose pilot bids were not
successful or did not opt to submit a bid decided to implement Best Value before it
became a statutory duty. The D.E.T.R. appointed The Local Government Centre at
Warwick University’s Business School to evaluate the English Best Value pilot
schemes (Sparke, 2000). Table 2.4. summarises the interim evaluation produced by

Warwick University.
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Warwick University Business School
Interim Evaluation Findings

All pilot authorities found Best Value a greater challenge than expected.

Best Value was proving to be a major opportunity.

Pilot authorities were beginning to see real change.

Consideration needed to be given to the role of the Elected Member — they
have a responsibility to ensure that Best Value is democratic and transparent

with accountability built into each stage.

Local government needs to find a way of working that supports and rewards

both managers and front line staff who secure continuous improvement.

Best Value places significant demand upon resources (time and staff).

Need for effective co-ordination of activities.

Importance of effectively scoping reviews combined project and resource

planning.

Not sufficient challenge.

Comparison — some good some not.

Developing more systematic and comprehensive approaches to public

engagement.

Many decided to give in-house teams opportunity to improve and use open

competition only where prove unable to meet targets for improvement.

Partnering is becoming synonymous with Best Value.

(Source: Sparke, 2000)

Table 2.4.: Warwick University Business School Interim Evaluation Findings

When considering Table 2.4. it was interesting that several of Warwick University

Business School’s findings related to process issues, i.e. the challenge aspect of Best

Value was much more difficult to address than pilots expected, resource requirements

were greater than expected, the standard of comparison activities undertaken by pilots

varied considerably and extra time was needed for pilots to engage effectively with
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the public. These process related findings were particularly pertinent for this research
which aimed to identify the most suitable process for facilitating a comprehensive

Emergency Management Best Value Review.

Cardiff Business School were similarly appointed by the Welsh Local Government
Association (W.L.G.A.) and the Welsh Office to provide independent input into an
evaluation study of Best Value within Wales to which virtually all Welsh local
authorities had committed themselves. Cardiff Business School evaluated the early
Best Value exercises, monitored the overall impact of Best Value in Wales and
assessed the implementation of Best Value on local services. Table 2.5. summarises

the final report produced by Cardiff University (2000).

Cardiff University Business School Findings

e Implementation of Best Value slower than expected.

e Staff time was stressed.

e Concern about lack of Elected Member involvement.

e Elected Members and Officers believed Best Value was better than C.C.T. —

significant step forward.

Table 2.5.: Cardiff University Business School Findings

As with the earlier Warwick findings, work undertaken by Cardiff University
Business School, as shown in Table 2.5., also identified that Welsh pilots had
experienced process problems. Welsh local authorities found implementing Best

Value had required more staff time input than they initially anticipated.
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Both Warwick and Cardiff University surveys highlighted a number of similar
findings. Both surveys identified Best Value was considered by pilots as being more
appropriate than C.C.T. and it offered an opportunity for local authorities to make real
change. However, to maximise the benefits of Best Value, it was seen that Elected
Members needed to have greater involvement in the process. Both University studies
also identified implementing Best Value was more challenging than local authorities
had previously considered. The findings from both studies were disseminated widely
so that all local authorities could consider the experiences of the pilot authorities and
incorporate the findings into their own in-house approaches being adopted for
implementing Best Value once made a statutory duty. The author felt it was also
important to consider the findings of Warwick and Cardiff Universities (as shown in
Tables 2.4. and 2.5.) alongside the perceived strengths and weaknesses of C.C.T. as
shown earlier in Table 2.1. Whilst the interim Best Value findings clearly showed
implementing Best Value had been a steep learning curve for the various pilot
authorities these findings also implied authorities had been able to implement (albeit
with differing rates of success) which perhaps suggested the process was more
flexible than the former C.C.T. regime. These interim findings also revealed English
pilots in particular considered and accepted partnering to be a key component of the
new regime, something not comfortably accepted by either local authorities or the
private sector under C.C.T. The Best Value evaluation findings concluded all pilots
still had considerable work to do in relation to the new process, most notably in the
area of ‘compete’. This suggested pilots remained uncomfortable with the idea of

market testing perhaps as a result of their previous C.C.T. experiences.
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In Scotland, the Secretary of State and the Convention of Scottish Local Authorities
(CoSLA) established a joint Task Force on Best Value, which comprised of The
Scottish Office (now the Scottish Executive), CoSLA and the Accounts Commission
(the Scottish equivalent of the Audit Commission), to develop and implement Best
Value across local government. The Task Force set out a three year implementation
plan for the development of Best Value. In Year One, authorities were asked to
demonstrate a commitment to Best Value leading to them in Year Two demonstrating
progress with their plans and in Year Three demonstrating achievement of Best
Value (Scottish Executive, 2002). The Task Force published its final report in
December 1999 which discussed the longer-term framework required to achieve Best
Value in Scotland and made recommendations to the Scottish Executive. In June
2000 the Scottish Executive stated they viewed Best Value as being a core element in
improving public services allowing local authorities to manage and identify priorities
so as to achieve continuously improving services (Scottish Executive, 2000). The
Executive also reported the majority of Scottish local authorities did not wish to see a
prescriptive approach to Best Value being introduced in Scotland. However, the

Scottish Executive believed an appropriate legislative duty would be likely.

In England and Wales, Best Value became a statutory duty under the ‘Local
Government Act 1999’ with effect from 1 April 2000. A Best Value authority is “a
local authority; a National Park authority; the Broads Authority; a police authority; a
fire authority constituted by a combination scheme and a metropolitan county fire and
civil defence authority; a waste disposal authority; a metropolitan county passenger
transport authority; Transport for London; (and) the London Development Agency”.

In relation to England, ‘local authority’ means “a county council, a district council, a
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London borough council, a parish council or a parish meeting for a parish which
does not have a separate parish council; the Council of the Isles of Scilly; the
Common Council of the City of London in its capacity as a local authority; (and) the
Greater London Authority so far as it exercises its functions through the Mayor”.
With respect to Wales ‘local authority’ means “a county council, a county borough
council or a community council”. The ‘Local Government Best Value (Exemption)
(England) Order 2000’ exempted parish councils from Best Value providing their
budget income in 1999/2000 or either of the 2 preceding years was less than £500,000
(Sparke, 2000). As well as making Best Value a mandatory requirement, this Act also

abolished C.C.T.

The duty of Best Value applies to all services which an authority provides, whether
directly by the use of its own staff or indirectly through the use of the private and
voluntary sectors or through partnership agreements. In addition to this local
authorities were required to set quality standards that, as a minimum, aimed to bring
performance in-line with those of the top quartile of local authorities. Efficiency
targets should also be set over a five year period that, as a minimum, are consistent
with the top quartile of local authorities and also strive to achieve 2% efficiency

improvements per annum across the entire local authority (Sparke, 1999).

Moreover, all managers and employees have a responsibility in continuous service
improvement at all times, not just during Best Value performance reviews. The
Government have made clear the duty of Best Value is one local authorities will owe
to local people, both as taxpayers and users and this will be assessed via internal local

authority, and external independent body, audit and inspection.
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As well as the production of regular reports by the Universities of Warwick and
Cardiff regarding the progress of the Best Value pilot authorities, many other
organisations including the Audit Commission, the Local Government Association
and CoSLA, produced good practice examples for local authorities to consider while

developing their Best Value processes.

The Best Value Process:

The Best Value process consists of a distinct number of phases that are sequential, as
displayed in Table 2.6. The Corporate Review, the starting point for every local
authority, determines the authority’s vision and direction. The outcome of the
Corporate Review will impact upon all the other stages of the Best Value process.
Whilst stages two to eight can be revised throughout the five year cycle, it is unlikely

the authority’s vision and direction will be altered within that timescale.
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The Best Value Process
Stage: | Action:
1. Corporate Review
2. Agree Programme of Fundamental Performance Reviews
3. Devise Corporate Systems and Framework
4. Best Value Service Reviews
5. Set performance and Efficiency Targets
0. Publish Best Value Performance Plan
7. Audit — Internal and External
8. Inspection

Table 2.6.: The Best Value Process

Each stage of the Best Value process as outlined in Table 2.6. will now be described

and evaluated.

Stage 1: Corporate Review:

This is a high level, review of what a local authority wants to achieve corporately and

how it performs, measured against key indicators and the aspirations of its local

community. It was expected each local authority would use this as a start to their Best

Value process. The local authority via consultation with its community will decide

upon key social and economic objectives within this Corporate Review. A range of

consultation methods should ideally be employed, in addition to annual surveys of
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resident’s perceptions, e.g. service satisfaction surveys, mystery shopper exercises,
opinion polls and surveys, interactive websites and public meetings (Sparke, 1999).
Local authorities could well find there was some conflict between performance data
and user satisfaction data. For example, a service could be achieving high levels of
performance but the end-users may have a low satisfaction level or in other words a
service may be effective and economic but not efficient. In this scenario, a local
authority would have needed to make an appropriate judgement in order to identify

priority areas for review.

Undertaking a Corporate Review represented a local authority’s equivalent to
producing a business plan for the whole authority. A Corporate Review requires a
realistic analysis of the authority’s existing corporate culture and effectiveness of
current organisational structure to assess strengths and weaknesses. The strategic
direction of the authority would be determined as well as decisions being taken about
resource allocation. This process allows adjustment to the authority’s long-term
vision as well as identifying priority issues to be subjected to Best Value Review.
From this, the authority’s framework of corporate objectives would be produced,
determining where Best Value activity needed to be directed to dovetail with the
council’s priorities. The Corporate Review has often been referred to as being an
‘authority health check’, i.e. if the vision for the local authority, based on Best Value
principles, is at odds with the existing culture, then a process of organisational re-
engineering and cultural change must begin (Figures 2.3. and 2.4.). The Audit
Commission (1999) acknowledged traditional techniques used for service and
financial planning may no longer be appropriate, as local authorities were required to

adopt more user-focussed approaches.
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New Approaches To Support New Purposes — Best Value Requires A New Approach

To Planning:

Old:

New:

o Informing the community

¢ Involving the community

e Department focus

e User focus

e Budget driven

e Policy driven

e Short term horizon

o Long term horizon

Input focus

o OQOutcome focus

(Source: Audit Commission, 1999)

Figure 2.3.: New Approaches To Support New Purposes

Five Principles To Effective Planning.

These key principles will assist councils in improvement and change

Where have we come from?

Where are we going to?

e C(Closed

e Open

¢ Reactive

e Anticipatory

e Un-informed

o Intelligent

e Fragmented

e Coherent

e Bureaucratic

e Action-orientated

(Source: Audit Commission, 1999)

Figure 2.4.: Five Principles To Effective Planning

Figures 2.3. and 2.4. clearly reflected that local government are now required to have

a different relationship with their public, arguably an ambitious challenge for them to
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meet. It was no longer acceptable for a local authority merely to deliver the services
solely defined by the local authority themselves to a standard which they felt
appropriate. The public today have an expectation their needs should be taken into
account in the local authority decision making process. The task for local authorities

is now to deliver services in the most publicly accountable way possible.

Stage 2: Agree Programme of Fundamental Performance Reviews:

Local authorities needed to agree early in the Best Value process their programme of
fundamental performance review, i.e. devise a timetable stating when and in what
order services would be subjected to Best Value Reviews. Whilst it was expected
poorly performing services and expensive services would be subjected to a Best Value
Review early in the five year rolling programme, the objective of the programme was
to create an on-going cycle of Reviews to ensure continuous improvement process in
all council services. Whilst “authorities may address stronger areas of performance
early on that the lessons of success can be spread ... it would be unacceptable for any
authority to put off reviewing significant areas of weakness without good cause”
(Audit Commission, 1998) the programme will need to reflect the corporate planning

process, the authority’s objectives and priorities determined in the earlier stage.

The programme should identify the number and scope of the various Best Value
Reviews. For example, Darlington Borough Council (March 2001) agreed upon a
five year programme of Best Value Reviews which included a decision to review in
2001/02 (i.e. Year One) services relating to older persons, access to services/e-

government, regeneration, asset management, strategic education, waste management
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and street safety and in 2002/03 (i.e. Year Two) services pertaining to lifelong
learning, community safety, printing and reprographics, local taxation, benefits and
awards, leisure and street environment. The programme sequence should reflect the
concerns of local people and link into any community strategy, maximise the scope
for innovation and align reviews to any inspections that have already been
programmed. The scope of the review implemented by a local authority was expected
to be sufficiently large and ambitious, whether service-specific or cross-cutting’, to
ensure real challenges and early improvements in efficiency and service quality were

achieved.

Certain types of Best Value authorities were instructed by central government to
review specific services at set points in the rolling programme of Fundamental
Performance Reviews. For example, fire authorities were instructed they had to
review their Command and Control Centres in Year One, their procurement in Year
Two and their Training in Year Three (County Durham and Darlington Fire and

Rescue Authority, 2001).

Stage 3: Devise Corporate Systems and Framework:

Local authorities needed to develop a number of corporate systems to support their
individual Best Value Service Reviews so as to ensure as far as practical the authority
has a consistent approach. Corporate systems included a review model, i.e. the

process that individual Reviews should follow. Some local authorities at the

" Service Specific Reviews consider Best Value principles only in relation to the service being
reviewed. Cross-cufting Reviews involve a local authority working with other public sector bodies to
consider issues for which institutional boundaries are obstacles, aims and priorities are often shared.
For example, health and social care and crime prevention (Sparke, 1999).
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beginning of the Review process devised bespoke models while others used off-the-
peg models such as the Excellence Model to help structure their own approach. For
example, a Local Government Management Board (L.G.M.B.) survey conducted
before Best Value was a statutory duty found that out of 221 local authorities adopting
a Best Value approach, 55 (25%) of them were using the Excellence Model in some
way (Audit Commission, 1998). Central government stated that rather than prescribe
the process local authorities must follow, each individual local authority should
develop the most appropriate model to suit their own local circumstances. The use of
existing quality management models will be discussed in greater depth in Chapters

Six and Seven.

As well as producing a review model, Table 2.7. highlights the other corporate

frameworks necessary for implementing Best Value.

Corporate Frameworks:

- Guidance on the system, i.e. how to conduct a Best Value Review;

- Consultation strategy, i.e. how a Best Value Review should consult with
service stakeholders and the public;

- Monitoring and reporting arrangements, i.e. how Best Value Review
progress is tracked;

- Audit framework, i.e. how to ensure Reviews achieve Best Value

(Source: Sparke, 1999)

Table 2.7.: Corporate Frameworks

Each local authority was expected by central government to produce clear

accompanying guidance explaining how the model should be applied during a Best
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Value Review. Such guidance was required to ensure a consistent approach was
achieved between individual Reviews within the same authority, i.e. all Reviews are
undertaken to the same level of detail. As Best Value was arguably a learning
experience, especially in initial implementation, it was important for each local
authority to have in place a mechanism so that suggested improvements to the model
and guidance could be fed back and amendments made if necessary. At some point,
all Best Value Reviews would need to undertake some form of consultation, either as
a one-off exercise or as a series of exercises. To reach maximum potential benefit,
consultation exercises had to be clearly thought through with careful consideration
being given to the audience and the information wanted, both of which would help to
determine the timing and format of consultation undertaken. Effective consultation
required considerable expertise. Many Best Value Review teams did not have this
expertise and required their local authority to produce a clear consultation strategy
giving appropriate advice and guidance to ensure consultation was conducted as
effectively as possible. Each local authority had to carefully consider how it would
monitor, and track progress made by the numerous Best Value Reviews being
conducted at any given time. Such a monitoring mechanism ensured Reviews were
completed on time and achieved their reporting deadline dates. A key element of the
monitoring mechanism would be the authority’s audit framework which ensured each

Review fulfilled the statutory Best Value requirements.

All corporate systems needed to dovetail together to ensure the local authority’s Best
Value process was as robust as possible. Local authorities were required to avoid
designing processes that were excessively prescriptive, instead they were encouraged

to incorporate flexibility so each individual service could take into consideration their
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differing histories in terms of previous scrutiny, quality and performance levels

(Sparke, 2000).

The most fundamental difference between Best Value and C.C.T. were the
requirements for local authorities to devise corporate systems and frameworks in
order to complete service reviews, i.e. stages three and four of Table 2.6. shown
earlier. To reflect this fundamental difference between the two regimes this research
focussed specifically upon the process implementation issues (i.e. stages three and

four of Best Value) facing local authority Emergency Management services.

Stage 4: Best Value Service Reviews:

A Best Value Review was required to be a fundamental re-assessment of a service; it
should not simply be a justification as to why a service is provided in the way that it
is. Whilst individual local authority’s corporate review models may differ reflecting
local needs and preferences, all Reviews should produce a baseline report detailing
where a service is now and aspires to be in five years time, i.e. a ‘gap analysis’. From
this options can be developed for future service delivery. These options would be
researched and evaluated in order to make a final recommendation as to how a service
should be delivered in the future. When undertaking Best Value Reviews the
legislation required local authorities to challenge, compare, consult and compete as

shown in Table 2.8.
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What Is Required From A Best Value Review:

In practice, the (Best Value) Review will be expected to:

i challenge why the particular service is needed at all, and if so whether it
needed to be provided in any particular form

il. compare performance with others across a range of relevant indicators,
taking into account the views of both service users and potential suppliers

fii. consult with local taxpayers, service users and the wider business
community in the setting of new performance targets

iv. compete in the sense of demonstrating that the preferred means of
delivering the service has been — or will be — arrived at through a

competitive process.

(Source: D.E.T.R., 1998)

Table 2.8.: What Is Required From A Best Value Review

Challenge, compare, consult and compete were grouped together under what is
nationally recognised as the ‘Four Cs’. The ‘Four Cs’ should run concurrently
throughout Best Value Reviews as outlined in Figure 2.5. As explained earlier in this
chapter the ‘Four Cs’ were used to underpin the model specifically considering the
application of Best Value to Emergency Management developed and discussed in the
latter chapters of this thesis. Whilst local authorities had the freedom to devise their
own mechanisms to review services in-line with Best Value requirements this
research investigated how these authorities proposed to review their Emergency
Management services. The outcome of this investigation indicated whether or not
local authorities would benefit from having a specific model to facilitate an

Emergency Management Best Value Review.
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The ‘Four Cs’
Challenge: Compare:
Purpose of service Perfgrmance of
service
Recommendations
for continuous
improvement
Consult: Compete:
With stakeholders With others

(Source: Public Sector Training Consultancy, 2000)

Figure 2.5.: The ‘Four Cs’

Defensiveness and protectionism could potentially be encountered during a Review
process as managers and staff (including those responsible for undertaking the Best
Value Review) often have a fear of change (Sparke, 1999). Change was seen to be
the constant theme that overarched the whole Best Value process. A contributing
factor to the success of a Review would be determined by the membership and
accountability of the Review Team who were responsible for project planning the
Review, ensuring the ‘Four Cs’ are progressed and considered during decision
making. To ensure stakeholders needs were represented, central government
recommended Review Teams should include ‘independents’ as well as ‘service
experts’ to ensure current ways of working could not distort judgements made during

the Review. ‘Independents’ were seen as being able to view a service under Review
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without any bias towards existing procedures, i.e. they could focus purely upon how

to provide the ‘best’ possible service without any feelings of self-protection.

In challenging a service’s performance, a Review Team may often find the pattern of
a service’s provision reflected custom and habit rather than a measured response to
current circumstances. Many local authority services, mainly those not previously
subjected to C.C.T., such as library services and committee services, had never been
required to consider why they provide their service in the way they do or identify
other ways that it could be provided. The Audit Commission believed Best Value
required local authorities to challenge existing service planning approaches and adopt
new methods. For example, they claimed “traditional service-based structures”
whilst ensuring clear lines of accountability did not assist in the delivery of cross-
cutting issues such as community safety and community healthcare. The Commission
considered new service planning approaches were necessary to break down barriers

and achieve effective co-ordination (Audit Commission, 1999).

Central government expected Best Value Reviews to challenge traditional ways of
providing services, i.e. a Review must question whether a service needs to be
provided, why it is provided in the way it is and how it could be improved. Local
accountability required local authorities to take responsibility for acting decisively
where its service performance fell short. Where an authority had a statutory
responsibility for providing a particular service this could have affected the scope
available to them for making radical change. For example, fire authorities have a

statutory duty to provide fire safety services and as such their options for radically
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changing service delivery are greatly reduced. Ultimately, the ‘challenge’ aspect of a

Review should equate to a fundamental re-think of a service’s delivery.

Turning to the compare part of the process, informed comparisons between local
authorities, were seen as a way to both strengthen accountability and introduce wider
perspectives into Best Value Reviews. “Performance measurement can help
organisations improve performance by identifying good practice and learning from
others. It can also ensure that the organisation is focused on its key priorities, and
that areas of poor performance are questioned” (Osborne and Gaebler, 1992). The

key issues of performance are shown in Table 2.9.

“Why measure performance?

Performance measurement can contribute to effective services.

What gets measured gets done.
If you don’t measure results, you can’t tell success from failure.

If you can’t see success, you can’t reward it.

If you can’t see success, you can’t learn from it.

1
2
3
4. If you can’t reward success, you’re probably rewarding failure.
5
6 If you can’t recognise failure, you can’t correct it.

7

If you can demonstrate results, you can win public support.

(Source: Osborne and Gaebler, 1992)

Table 2.9.: Why Measure Performance?

Performance indicators were considered by central government to be an important aid
to judgement. In certain instances, usually in front line public service performance,

there was a strong case for prescribing some performance indicators nationally so as
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to enable comparisons between local authorities on a common and consistent basis
(Sparke, 1999). Statutory performance indicators were prescribed annually by the
Audit Commission and results have to be published by local authorities to their
community. Examples of these indicators include areas such as ‘dealing with the
public’ and ‘refuse collection’. In some core services, central government set
minimum standards or targets, where Parliament had taken the view that there was an
overwhelming national case for doing so. For example, ministers have set national
performance targets for the police (Audit Commission, 1998). However, there was
wide variation in service delivery and as a consequence, there was also a demand for
local authorities themselves to generate measures of performance. For example, to
fulfil its aim of working together with their partners to achieve annual, sustainable
growth in the area Darlington Borough Council (2001) produced a series of local
performance indicators including “Through business promotion and development,
directly assist in the creation of 400 new jobs in Darlington” and “Continue to
promote Darlington as a visitor attraction and achieve a 5% increase in visitor

numbers during the year which will take the target to 88,380 visitors”.

The Audit Commission (1998) perceived local targets as being important for many
reasons. First, such targets could be used to inform the public of performance levels
which the local authority would achieve. To assist this local authorities informed staff
and contractors what they were expected to achieve. Ultimately the Audit
Commission (1998) considered such targets as vital because they provided a
“baseline” upon which a judgement could be made of whether performance is good

or poor.
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Best Value encouraged local authorities to set local standards (expectations regarding
levels and quality of service) and targets (commitment to achieve stated level of
service) in order to collect local performance indicator data to demonstrate the extent
to which the authority was meeting local standards and targets. The Audit
Commission (1998) considered local performance indicators should be developed
because they provided users and providers with an expected level of service
performance. These would also be used by providers to allocate resources effectively
in order to meet policy priorities and encouraged a culture of continuous
improvement. The public could be involved in setting such indicators thereby
encouraging them to participate in the planning of services. In addition these
indicators allowed local authority services to be judged in the context of their local
setting as opposed to national indicators, thereby helping to enhance and strengthen

local accountability.

Increasingly sophisticated approaches to set and use performance indicators have been
developed in consultation with service users and others (Sparke, 1999). Some
authorities joined together to develop benchmarking analyses which then enabled
them to learn from each other as well as other public sector bodies, private
organisations and organisations from the voluntary sector in order to improve their
own performance. For example, the Core Cities Group, comprised of the cities of
Bristol, Birmingham, Leeds, Newcastle, Manchester, Sheffield and Liverpool, were
all perceived to have similar local circumstances and problems, and, as a

consequence, shared many of the same policy priorities. Local indicators could be
developed that were appropriate to all of them whilst also sharing best practice

between them (Audit Commission, 1998).
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The third ‘C’ compete, unlike the former C.C.T. regime, did not necessarily require
services to be privatised nor specify how a service should be provided. Whilst there
was no compulsion to tender services a local authority could not assume the best way
to deliver a service was via the existing in-house method (D.E.T.R., 1998). Service
quality and cost should both be taken into consideration when selecting the most
appropriate way of delivering a service (D.E.T.R., 1998). This was a significant
difference when compared to C.C.T. whereby service quality was often overlooked as
emphasis focussed purely upon cost. Competition continued to be an essential
management tool for securing improvement and demonstrating in a transparent way
Best Value was being achieved. Price and quality were not the only important
indicators considered by central government with respect to ‘compete’, they also
considered the capability and willingness of a local authority to achieve year-on-year
increases in quality and enhanced value for money (Sparke, 1999). Central
government believed encouraging a healthy and diverse market for local services
should not be seen as burden on local authorities but as a necessary step in obtaining
Best Value for local people. Whilst C.C.T. had many critics it was important to
acknowledge that one of the regime’s key strengths, i.e. to widen the choice of local
authority service delivery techniques, was also a key component of Best Value

thereby ensuring difficult management issues were not ignored.

Local authorities were encouraged by central government to hold open and
constructive dialogue with those organisations that may offer expertise, innovative
skills or financial resources with respect to implementing Best Value. For example,

emergency services and local authorities in the North East of England held
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discussions with Intelligent Energy Limited (2002), a private company offering an
environmentally friendly electrochemical reactor that could continuously convert
chemical energy directly into electricity with the added benefit of significantly
reduced carbon levels in operations. It was hoped this would encourage new
providers and therefore create new options for delivering quality public services. The
Government was also keen to encourage partnership working as an approach that
could bring additional private sector resources to areas where they are needed and
enable local authorities to plan ahead with more confidence. Where an authority was
unable to consider partnership options, because current legislation required a service
to be carried out by the authority itself, then the Government was also prepared in
principle to consider enabling them to do so using the provisions of the ‘Deregulation
and Contracting Out Act 1994’ if this was thought to be helpful in achieving Best
Value and if appropriate safeguards to ensure propriety and fairness could be ensured
by other means. Ultimately, local authorities were required to guarantee efficient and

effective local services irrespective of who actually delivered the service.

Consultation was another vital component of the Best Value process since a culture in
which local authorities decided what services were to be provided on the basis of what
suited them as providers ceased to be an option under the ‘Local Government Act
1999°. Best Value objectivity has been defined in terms of ‘quality’ and ‘value’, both
of which are judgements, therefore active consultation with stakeholders was essential
before a final judgement could be made. Sustained improvements to services were
considered more likely where those who used and paid for them were given a greater
say in how they are run (Sparke, 1999). Dungey (1999) supported this view by

claiming local authorities had a special relationship with the public as they are “both
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citizens and service users”, and this relationship should be fully utilised to ensure the
publics’ needs were incorporated into the Best Value process. Public consultation
was seen as a key element of not only Best Value but also the wider local government
reform programme because it encouraged the public to take ownership of local
authorities and attempted to reverse the perceived democratic deficit of the past.
Local authorities were seen by central government as having much to gain from
having an informed public. However, this implied central government assumed the

public want to be involved and that their requirements could be translated into action.

The Government did not prescribe how consultation should be conducted; indeed it
was unlikely a single mechanism would have been appropriate in all circumstances
given the heterogeneous composition of the public. Local authorities were required
by central government to create mechanisms that maximised the prospect of receiving
representative and balanced views, i.e. consultation was to be meaningful and result in
feedback being provided to consultees and not merely a ‘tick in the box’ exercise.
There were many forms of consultation available for consideration, as suggested
within Table 2.10. The form of consultation chosen was, most probably, influenced
by the nature of the service, consideration as to what suited local circumstances best
(to ensure traditionally hard-to-reach groups are included as much as possible) and
built upon existing good practice consultation processes. Consultation had to occur
sufficiently in advance of any final decision making process to allow time for
consultees to react and for the local authority to give full consideration to their
responses. Local authorities had to give feedback to consultees at the end of the
consultation process clearly stating the final decisions made along with a rationale as

to why such decisions were made. Whilst a key strength of C.C.T. was recognised as
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ensuring local authorities defined to their community the type of service (including its
specifications) they could expect many critics argued there was little scope for local
authorities to consider local needs. Indeed, there was no requirement nor expectation
under C.C.T. that local authorities would actively consult with their local community.
However, a key component of Best Value was local authorities had to actively consult

with their local community to identify their needs and cater for them accordingly.

Some Methods Of Developing Public Involvement:

e Consultation events — public meetings, exhibitions, open days, community
conferences and workshops, written consultation and information campaigns.

e User groups and forums — service and issue based user groups and panels,
client based groups and forums, civic forums, area committees, neighbourhood
forums, working with parish councils.

e Working with existing groups and campaigns — Local Agenda 21, campaign
groups, voluntary sector, business organisations.

e More formal methods of research — surveys, qualitative research, case studies,
diaries, statistical and desk research, experiments and market testing,
systematic observation.

e Deliberative methods — citizen’s juries, deliberative polling, citizen’s panels,
panel studies.

e Improving information — complaints and complaints monitoring, suggestion
schemes, satisfaction monitoring, management statistics/monitoring, using
feedback from staff and councillors.

e FElectronic democracy — internet, video, cable TV and local and community
radio.

e Referenda and citizens ballots.

(Source: Dungey, 1999)

Table 2.10.: Some Methods Of Developing Public Involvement
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A local authority could have found there were some issues where public consultation
and involvement were deemed to be inappropriate. In these circumstances local
authorities were expected to be honest about identifying these issues and explain

clearly to the public why their participation was not sought.

At this point a Review Team would be in a position to select the most suitable option
from central government’s criteria for future service delivery, as outlined in Table

2.11.

Options For Future Service Delivery:

- Pull-out;

- Internal service management;

- Joint commissioning;

- Market testing;

- Externalisation (1) — service is provided by external organisations that
compete to do the work;

- Externalisation (2) — a contract supplemented by a formal ‘partnership’
agreement;

- Transfer.

(Source: Improvement and Development Agency, 1999)

Table 2.11.: Options For Future Service Delivery

Best Value Review teams had to consider how services could be most effectively
delivered in the future. The findings of the ‘Four Cs’ should be applied to each of the
seven options set by central government (as shown in Table 2.11.) to identify those

options that were most suitable. Maintaining the status quo, i.e. continuing to deliver
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services with no change, was not an option allowed by central government under Best
Value. If a local authority had determined a service was not needed then the most
appropriate option would be to ‘pull out’ of delivering the service, i.e. to no longer
offer the service. Alternatively, a Review Team could have decided there was both a
strong need for the service to continue and for it to continue to be delivered via the
existing internal service management provider. However, for this to have been an
acceptable option, the current level of service delivery had to be improved and
enhanced in-line with Review Team findings. For example, a current service may be
improved via a restructure and a change in allocation of roles and responsibilities. A
Review Team could have found whilst there was still a need for a service to be
delivered, it would be delivered more effectively by the local authority in conjunction
with another body (or bodies). In this instance, joint commissioning would be a
considered option and the local authority could be jointly involved in the future
management of the service. If a Review Team was unsure how effective and
competitive a service is then they may decide the most appropriate option was to use
market testing. In this instance, existing internal service management would compete
with external service providers via a tendering process to determine who ‘wins’ the
work. This process was similar to C.C.T. except that it was a voluntary not a
compulsory option. A Review Team may have determined that for a service to be
most appropriately delivered external providers should have a key role. There are two
types of externalisation a Review Team may consider. First, a service could be
delivered entirely by the most appropriate external provider as identified via a formal
tendering process. In this scenario the relationship between the local authority and the
external provider becomes one of client and service provider as set out in a formal

contract agreed upon by both parties. However, a Review Team could decide that a
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local authority need to have a greater involvement in how the service is delivered by
an external provider and in this instance a contract supplemented by a formal
‘partnership’ would be more appropriate. In this situation, there is greater emphasis
on shared objectives and developing a relationship with the supplier. The final option
was that of transfer. A Review Team could decide whilst there was still a need for a
service it was no longer appropriate for it to be delivered by the local authority. Here
the service or ‘role’ would be transferred and provided by another organisation such
as a residents association or a charity. The local authority, however, would continue
to have a residual role such as a seat on the board or by subsidising service delivery to
the public (Improvement and Development Agency and L.G.A., 1999). For some
local authority services Review teams could have identified several possible options
for future service delivery whilst for others, depending upon the nature of the service,
the number of options could have been limited. Once appropriate options were
identified, a Review Team provided justifications (in the form of evidence) for their
choice of options and presented them to Elected Members who in turn made the final

decision.

Stage 5: Set Performance And Efficiency Targets:

The principal outcome of a Best Value Review was the setting of demanding yet
realistic performance targets in respect of the Audit Commission’s definitions of
‘economy’, ‘efficiency’ and ‘effectiveness’ coupled with an action plan for their
implementation to achieve sustained improvement. A local authority had to be able to
justify and provide evidence for choosing their targets. Sparke (1999) proposed one

way of ensuring sustained improvements was to set targets for the short-term (one
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year) as well as the longer-term (five years). This would provide an appropriate
benchmark against which local people, auditors and inspectors could judge whether or
not local authorities were achieving Best Value. Targets had to be achievable,
meaningful, easily understood and measurable. These targets are also expected not to
distort behaviour or cause adverse consequences to other elements of local authority
service. In setting local targets authorities had to consider the requirement to raise
performance (in terms of cost efficiency and quality) in-line with the standards of the
top quartile of local authorities (Sparke, 1999). Local people had to be able to
monitor the implementation of such targets and the local authority’s progress via the
publication of an annual Best Value Performance Plan. As mentioned earlier in this
chapter, stages three and four of Best Value (i.e. the devision of corporate systems
and frameworks then undertaking service reviews) represented the key differences
between C.C.T. and the new legislative duty. Stages three and four required local
authorities to address those perceived weak areas of C.C.T., i.e. the use of market
testing and partnership work plus the consideration of service quality as well as cost,
whilst building upon the perceived strengths of C.C.T., i.e. consideration of service
cost, employing different service delivery options, ensuring difficult management
issues are tackled and informing the local community of the service standard they can
expect. The interim evaluation findings of English and Welsh Best Value pilot
authorities presented by Warwick and Cardiff Universities (as shown earlier in Tables
2.4. and 2.5.) suggested whilst progress was being made to achieve Best Value, and
overcome the weak areas of C.C.T., several process issues were problematic. For
example, Warwick (Sparke, 2000) reported ‘challenge’ had been more difficult than
expected by pilots, the rigour of ‘compare’ activities varied considerably from pilot to

pilot, most pilots were skirting the issue of ‘compete’ in favour of improving the in-
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house provider and ‘consult” mechanisms with the public were still in development.
These findings suggested local authorities would benefit from assistance in resolving

these process related issues.

Stage 6: Publish Best Value Performance Plan (B.V.P.P.):

Each local authority had to produce a Best Value Performance Plan (B.V.P.P.),
originally referred to by the Government as a ‘Local Performance Plan’, by 31 March
each year that detailed the targets for service improvement which resulted from all
Best Value Reviews undertaken along with an explanation of how the authority plans
to achieve these targets. A summary Plan had to be distributed to all households
within the area and local people could, if they wanted to, request copies of the full
B.V.P.P.. The B.V.P.P. was the principle means by which local authorities were held
accountable for the quality and efficiency of their services. Both the summary and
full B.V.P.P.s contained feedback sheets upon which members of the public could
make their comments and return them to the local authority for appropriate follow-up

action.

Stage 7: Audit — Internal and External

Best Value Reviews had to be internally and externally audited to ensure compliance
with Best Value legislation. Local authorities’ internal auditors had a core role in
Best Value to ensure their authority’s internal controls and self-assessment procedures

complied with legislation, the corporate framework was being followed and the
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fundamental review programme took into account risk based audit planning. Internal
monitoring of Best Value Review outcomes was seen by central government as
essential to ensure progress and momentum was maintained (Audit Commission,

2000).

It was equally important there was an external check on the reliability and accuracy of
information contained in B.V.P.Ps. and an assurance plans were consistent with
central government’s Best Value Performance Management framework (shown earlier
in Figure 2.2.). Best Value legislation required each local authority’s external auditor,
appointed by the Audit Commission, to undertake an audit of the B.V.P.P.. This
audit, an annual requirement, produced findings and recommendations that were then
sent to the local authority, the Audit Commission and where relevant, the Secretary of
State. Local authorities were required to publish their Auditor’s report. The
Auditor’s report focussed upon three key areas of compliance, performance
information as well as corporate review and management arrangements. Compliance
was determined by assessing whether or not the B.V.P.P. complied with legislation.
The B.V.P.P. had to provide local people with a summary as to how the local
authority had performed in the current, and previous, year against performance
standards and targets. The final area of the audit was to assess the appropriateness of
an authority’s procedures in achieving continuous improvement and implementing the
‘Four Cs’ (Sparke, 1999). From such an audit there were a number of potential
actions that the auditor could take:

e make recommendations to amend the B.V.P.P.;

e make a recommendation to the Audit Commission for a Best Value inspection;

e make a recommendation to the Secretary of State for intervention.
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Stage 8: Inspection:

Audit and inspection are two separate phases of the Best Value process. However,
both phases were designed to identify possible under-performance at an early stage
and to help local authorities address the likely causes without the need for sanctions
and other forms of intervention. It was important local authorities were able to
demonstrate in a rigorous, unambiguous and public way they were achieving
continuous improvement in all services. Central government decided each local
authority would be closely scrutinised by an independent Inspectorate. Many services
were already reviewed by existing specialist inspectorates, e.g. HM Fire Services
Inspectorate and the Social Services Inspectorate. Those specialist inspectorates
already in existence inspected Best Value Reviews that took place within the services
they were responsible for overseeing. This was achieved by incorporating the
requirements of Best Value into their existing inspection models. The Audit
Commission gave responsibility for inspecting housing services and those other
services that were previously not subjected to any form of inspection to a newly

created Best Value Inspectorate.

To keep the inspectors focused upon the requirements of Best Value Reviews and the
‘Four Cs’ six key questions were devised, as shown in Figure 2.6. During the
inspection process, Inspectors assessed the information and evidence provided by the
Best Value Review team in order to answer these questions. In addition Inspectors
would also speak to different types of service stakeholders, e.g. Chief Officers and

service users.
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The inspection process consisted of seven sequential phases as indicated in Table
2.12. At the end of each inspection, the Inspectors would make two judgements based
upon the two questions of “how good are the services inspected?”” and “will they
improve in the way that Best Value requires?” (Audit Commission, 2000). The
author considered it was fair to assume whilst Best Value Inspectors were answering
these two questions they would also be assessing the rigour of the process employed
during the actual Review. The answer to the first question was rated in stars ranging
from three stars representing ‘excellent’ and no stars representing ‘poor’. The second
question was rated on a scale running from ‘yes’ to ‘probably’ to ‘unlikely’ to ‘no’.
The Inspector’s findings were then set out in a final report along with the evidence
that led to their conclusions. Final reports were produced in accordance with the

Inspectorate’s standard report structure, as shown in Table 2.13.
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The Kev Questions That Lead To The Two Judgements

A good service

Are the )

) X Does the service meet ;
authority’s aims the aims? How does its
clear and ¢ aims: performance
challenging? compare?

Will the authority ‘) Does the Best
deliver the ® Value Review
improvements? drive
improvement?
How good is the

improvement plan?

Going to
improve

(Source: Audit Commission, 2000)

Figure 2.6.: The Key Questions That Lead To The Two Judgements
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The Best Value Inspection Process

Phase | Task Timing Purpose
1 Understand the 4 weeks before | Research reports produced.
context inspection
2 Review 4 weeks before | Inspection team form initial
performance inspection impression of Review. Draft
inspection plan is reviewed by local
lead inspector, who will challenge
the inspection team to justify its
initial impressions, and question
whether its plan for inspection is
practical and relevant
3 Brief the authority | 4 weeks before | Local authority can challenge focus
inspection and initial impressions of inspection
team.
4 Carry out reality 1 to 4 weeks on | Inspectors gather evidence to answer
checks site key inspection questions and sustain
overall judgements. This is the most
visible part of the inspection process.
5 Present interim 1 to 4 weeks on | First step in reporting back to the
challenge site local authority the findings of the
inspection. This session will be ran
in a way that encourages reactions
and challenges from the authority.
The onus is on the authority to
provide additional
evidence/information if it disagrees
with the inspectors judgements and
recommendations.
6 Publish final report | 1 to 2 weeks Made publicly available both locally
afterwards and nationally.
7 Carry out follow-up | The focus and Where progress is not being made,
inspection timing of and serious problems continue,
follow-up follow up may take longer in order
inspections will | to identify whether additional
differ from case | direction or intervention should be
to case. recommended.

(Source: Audit Commission, 2000)

Table 2.12.: The Best Value Inspection Process
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Inspectorate’s Standard Report Structure

1. Summary of judgements for local people
2. Recommendations for improvement

3. Background

4. Findings: how good are the services?

e Are the authority’s aims clear and challenging?
e Does the service meet the aims?
e How does its performance compare?
5. Findings: are they going to improve?
e Does the Best Value Review drive improvement?
 How good is the improvement plan?

¢ Will the authority deliver the improvements?

(Source: Audit Commission, 2000)

Table 2.13.: Inspectorate’s Standard Report Structure

The Audit Commission (2000) claimed inspection reports allowed the public, the
local authority and central government to see if, and to what extent, Best Value was
being achieved. Such reports also highlighted and shared best practices. The audit
and inspection processes were intended to highlight areas of concern including any
‘failure of substance’ or ‘failure of process’. A ‘failure of substance’ could include
unit costs being persistently high when compared to other local authorities, a
deterioration in service, a failure to improve, a failure to achieve local targets or a
failure to meet national performance standards. A ‘failure of process’ could include a
failure to consult/respond to consultation, a failure to review an area of under
performance, a failure to complete a review of all services within a five year cycle,

or a failure to set demanding challenges.
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Even an authority recognised as being good or succeeding in achieving Best Value
could from time to time fail to achieve the demanding targets they had set for
themselves. In these circumstances central government would expect the problems,
once highlighted by Inspectors, to be addressed and rectified quickly without the need
for external action. In this scenario, the local authority would determine and
implement appropriate remedial action to get services ‘back-on-track’ to meeting their
targets. Inspectors would make follow-up visits to these authorities to ensure
remedial action had occurred and was working. If the scale of failure was so serious
that action was needed to secure improvements urgently, e.g. where the failure was in
respect of national standards and local action had proved inadequate, then the
government were committed to providing external intervention to obtain Best Value.
However, intervention by the Secretary of State was an exception rather than the rule,
as local accountability would not be served if intervention were undertaken as a
matter of course (Sparke, 1999). Intervention was viewed by central government as
only being applied if it would have a beneficial effect and ensure local people were
not left vulnerable. It was claimed well directed intervention could mean less
intervention overall although some could argue is the Secretary of State best placed to
intervene in such services. For those local authorities unhappy with the Best Value
Inspection process a formal appeal procedure was in place. Such an appeal process
was consistent with an attempt by central government to overcome the often voiced
criticism that C.C.T. led to many local authorities being resentful and opposed to such

central instruction regarding how to deliver public services.
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On a more positive note as well as service limitations, Best Value audits and
inspections highlighted best practice. In February 1999, the government launched its
Beacon Council Scheme which aimed to give recognition to those local authorities
considered to be at the leading edge of service delivery. Beacon councils were seen
as those authorities who showed “good performance across the board; excellent
performance in particular service area/cross cutting themes; innovation and good
practice; demonstrate community engagement as core” (D.E.T.R., 1999). It was the
intention to ultimately grant beacon status local authorities new legislative freedoms
and powers not available to other authorities. These authorities would act as role
model pace setters and centres of excellence to encourage other local authorities to

achieve service improvement and innovation.

The Impact Of Devolved Administrations On Best Value:

Since 1997 devolved administrations had been formed in both Scotland (‘Scotland
Act 1998°) and Wales (‘Government Of Wales Act 1998°). For Wales, the Welsh
National Assembly was empowered to carry out the functions in relation to Best
Value, in contrast to the Secretary of State for English authorities. In particular, the
Welsh National Assembly could specify performance indicators and performance
standards, as well as prescribing the procedure to be followed in Best Value Reviews
and the content and timetable of performance plans. In Scotland, whilst there was no
specific Best Value legislative duty for local authorities all local authorities agreed to
adopt Best Value on a voluntary basis. The Scottish Executive at the time of writing
was in consultation with the relevant bodies to determine if, and in what form,

legislation was required. Scottish Councils, unlike those in England and Wales, were
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already under statutory duty to achieve economy, efficiency and effectiveness in their
use of resources as defined in Section 122A of the ‘Local Government (Scotland) Act
1973°. It was envisaged Best Value would build upon this existing duty. As in

England and Wales, Best Value in Scotland was subject to external inspection.

Evaluation of Early Implementation Of Best Value:

This chapter has provided an overview of the background to Best Value. It has
explained what Best Value is and how the process should be undertaken by a local
authority and presented detailed findings from those Best Value pilot authorities. In
conclusion, the chapter provides an overview of the current situation regarding Best
Value in England, Scotland and Wales by considering experiences from early
examples of its implementation. It is important to remember Best Value was still a

relatively new duty upon local authorities and will be evolving over the coming years.

The Government stated in 1998 “When fully in place, the Best Value regime will give
the government greater confidence that resources are not being wasted and that
services are being delivered efficiently and effectively ...” (D.E.T.R., 1998). To date
there have been mixed results following the implementation of Best Value. The
London Borough of Islington’s Best Value committee projected they would save £7
million by outsourcing half their housing repair contracts and retaining only 9 repair
contracts (worth £18 million) within their Islington Building Services (IBS). Roger
McKenzie, Chairman of the Best Value Committee, explained this decision was made
because it was considered to be the option most likely to improve the service received

by tenants. However, McKenzie stressed all service contracts would be monitored on
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an on-going basis (Burton, July 1998). By comparison the London Borough of
Wandsworth have criticised the costs involved in complying with the “paper chase”
involved within the Best Value process. The Borough claimed Best Value could
potentially cost them an additional £500,000. Indeed they perceived few people in
local government believed Best Value (particularly the scrutiny aspect) would lead to
any improvements in service or reap any financial benefits (Burton, March 2000).
The mixed results experienced by Islington and Wandsworth mirror the mixed results
achieved by all local authorities during the C.C.T. regime, i.e. some saved money and
improved services whilst others did not. As Best Value progresses and more results
become available a more accurate judgement can be made regarding whether or not
Best Value will be more successful than C.C.T. in achieving improved services and

efficiency savings.

The trade unions, most notably Unison and the G.M.B., have expressed many
concerns regarding Best Value. The local government group of Unison passed a
motion stating Best Value was a “greater threat” than C.C.T. in terms of declining
service standards, reductions in jobs, pay and conditions. Unison voiced several other
concerns including that outsourced services would not be subjected to Best Value
inspections and this could potentially encourage local authorities to outsource in order
to avoid the process. Unison also believed the use of competition and performance
measurement were not defined clearly enough and ultimately Best Value was not
achievable given the current levels of local government funding (Jameson, June
1999). It has been discussed earlier in this chapter that Best Value, from an
economist’s perspective, is potentially more about economy than efficiency. With

this in mind, a counter argument to the Unison claim is that to achieve Best Value, a
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local authority must undergo the arguably painful experience of reducing costs in all
areas including staffing. In addition, an economist could argue an externalised service
not being subjected to a Best Value inspection is irrelevant as it is subject continually
to the market test. However, the G.M.B. believed the privatisation route was not
beneficial to service delivery because it was simply a way to achieve lowest cost with
no regard for service quality or impact upon employees. The G.M.B. found almost
half of the local authorities they surveyed did not involve trade unions in Best Value
evaluation. In response to this criticism, the Department of Transport, Local
Government and the Regions (D.T.L.R.) stated Best Value could not be blamed for
services being privatised, instead Best Value required local authorities to determine
the best way to provide services from the users perspective and not the providers
(Guyoncourt, September 2001). The Audit Commission’s Best Value Director
Wendy Thomson disagreed with the views of trade unions when she stated “the first
round of Best Value inspections paints an ‘encouraging picture’ ... Councils are
‘demonstrating ambition and innovation while providing quality services to their

residents’” (Edwards, September 2000).

Edwards (September 2000) reported the first tranche of inspections concluded:
e Bolton’s Legal Services Department was excellent but unlikely to improve
e Dudley’s Waste Management Service was good but unlikely to improve
e Newham London Borough Council’s Passenger Transport Service was good
and likely to improve
e Pembrokeshire Council’s Tourist Information service was good but unlikely to

improve
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e Sefton Metropolitan’s Building Services Department was good but unlikely to
improve
e Sutton London Borough Council’s Housing Service was fair but would

improve

Some local authorities have been critical of the way in which Best Value inspections
have been carried out. Calpin (2001) reported a survey commissioned by SOLACE
found that whilst some Chief Executives found Best Value Inspectors to be
“knowledgeable and experienced”, the majority had experienced problems in the
inspection process. In response, an Audit Commission spokesperson stated the Best
Value Inspection service undertook many inspections and each one was different and
a learning experience for both the local authority and the inspector. This issue will be

considered in greater depth in Chapter Four.

The Audit Commission (December 2001) stated as a result of Best Value,
performance had improved over a number of performance indicators, most local
authorities were now more au fait with the needs of their local community and more
open about their performance levels. However, the Commission reported many
authorities had yet to get to grips with the most challenging elements of Best Value
and almost two thirds of councils were coasting or performing poorly. The
Commission considered that often it was because local authorities lacked the will to
ask challenging questions or the vision to tackle difficult choices that poor
performance has perpetuated. The Commission considered local authorities should
focus on fewer, more strategic reviews and conduct reviews that lead to demonstrable

improvements to the local community. These findings suggested there were perhaps
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fundamental flaws in the processes being used by local authorities to undertake the

‘challenge’ aspect of Best Value.

Table 2.14. details the key findings produced by the Warwick University Business
School in their final research into the Best Value pilots. The University stated in its
report, commissioned by the former D.E.T.R., that pilot authorities had found
‘challenge’ and ‘compete’ to be very difficult, to the extent many did not tackle
whether they needed to provide services (i.e. challenge) instead they focussed upon
how to improve the services. The issue of competition was viewed as being
“politically contentious’’ with many pilots opting to improve their non-competitive
services rather than outsourcing them (Jameson, August 2001). This perhaps
suggested local authorities were going against the actual principle of Best Value or

were unable to fully complete the process.
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Warwick University Business School

Key Findings From Final Research Into Best Value Pilots:

- Political and staff involvement in the process was patchy.

- The councils found the process more time consuming and costly than
expected.

- The councils felt they had no influence on statutory frameworks (a claim
refuted by D.E.T.R.).

- They felt they learned from each other.

- Many felt the programme had improved their relations with central
government.

- Councils increasingly concentrated their efforts on the areas which would

provide the most results.

(Source: Jameson, August 2001)

Table 2.14.: Warwick University Business School — Key Findings From Final

Research Into Best Value Pilots

The author considered these findings implied several process issues remained as
problematic for pilot authorities, i.e. the involvement of Elected Members and staff in
‘consult’ activities as well as concerns about cost and time implications of
implementing Best Value. These problematic issues will be considered by the author
later in the thesis when exploring the implementation of Best Value in local authority

Emergency Management provision.

In contrast, the Cardiff Business School identified Best Value had improved services
and accountability but had not resulted in cost savings. Specifically, start up costs and
staff time had increased costs although it was recognised efficiency savings could cut

costs in the longer-term (Jameson, April 2000). Table 2.15. highlights the main
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findings of the Cardiff Business School. However, the W.L.G.A. had expressed
concerns that approaches towards the ‘compete’ aspect of Best Value were “uncertain
and rudimentary” in Wales because of the low quality performance information
produced and the lacking ability of Elected Members and officers to use such
information (Burton, June 1999). In light of these concerns many organisations,
including the W.L.G.A., began to explore alternative ways in which local authority

services could be improved in the future without Best Value (Burton, October 2001).

Cardiff University Business School

Key Findings From Final Research Into Best Value

- Implementing Best Value in pilots was ‘slower and more difficult than
originally thought by central or local government. The regime is also
likely to need time to develop fully’.

- Officers and members believe Best Value is better than C.C.T.

- Further consideration needs to be given to issues concerning resources,
expertise, performance information and the role of members.

- Efforts should shift from processes to action that will improve service.

(Source: Jameson, April 2000)

Table 2.15.: Cardiff University Business School — Key Findings From Final Research

Into Best Value

As with the earlier Warwick findings, Cardiff’s findings shown in Table 2.15.
revealed several process issues for consideration as part of this research, i.e. how
resources, expertise, performance information and the role of Elected Members could
be improved. In addition, Cardiff reported many pilot authorities had experienced

difficulties in implementing Best Value finding the process to be slower and more
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difficult than originally thought. This suggested some local authorities could perhaps
benefit from having a support mechanism they could then use to assist them in

implementing and developing Best Value.

In October 2001, Stephen Byers announced a three month review of the Best Value
process aimed at reducing bureaucracy and considering the evaluation findings of
Warwick and Cardiff while also striving to raise standards (Edwards, October 2001).
In November 2001, the government appointed a team to review Best Value. This
team, headed by local government minister Nick Raynsford, considered five aspects
of Best Value, i.e. delivering better service, greater fairness to staff, consider
necessary legislative changes, greater involvement of front-line staff, employees’ and
trade unions as well as identifying more cost-effective local services for local people
(Edwards, November 2001). As a result of this Review, the number of Best Value
Performance Indicators applicable to English councils was reduced (Edwards
November 2001). In February 2002, Dr Alan Whitehead, a local government
minister, reported that the deadline for publication of B.V.P.P.s would be extended
from 31 March to 30 June. He considered this “will make it a more robust statement
of performance because it is based on final out-turn information rather than
estimates”’ (Burton, February 2002). In-line with this the deadline date for auditing
B.V.P.P.s changed from 30 June to 31 December accordingly. However, arguably the
most radical outcome of the Review was local authorities were no longer required to
review all functions within a five year period. Whitehead explained this would allow
local authorities “fo concentrate on more important priorities” rather than “every

small service in order to comply with the regulations” (Burton, February 2002).
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At the same time as the central government review (i.e. Autumn 2001), a joint summit
was held between the W.L.G.A. and the Welsh Assembly. The outcome of this
summit was to replace Best Value in Wales with “an improvement contract based on
similar lines to local strategic partnerships” (to be known as the Wales Programme
For Improvement) (Edwards, October 2001). This contract, which is “effectively a
re-badging and re-launching of Best Value” aimed to cut bureaucracy and re-focus on
service delivery rather than processes. This approach was identified as “a new
beginning for council delivery in Wales” rather than the former Best Value that was
perceived as having an “urnhealthy pre-occupation with a one-size-fits-all approach to
local services in Wales”. This new approach has been termed “the Welsh way”
whereby local authorities examine their own services with appraisals being carried out

by Elected Members and managers from other local authorities (Hanlon, 2001).

In contrast, in May 2002 the Deputy Minister for Finance and Public Services, Peter
Peacock, launched the Scottish Executive’s ‘Local Government Bill’. This Bill,
aimed at modernising local government and improving services, included “a duty of
Best Value, which will remove C.C.T. and place the Best Value framework on a
statutory footing to improve accountability and make sure that scrutiny is rigorous”

(Rodrick, 2002).

Best Value is an evolving concept, and to reinforce these changes and some
differences in England, Scotland and Wales, it appears the vast majority of local
government stakeholders believe local authority services must continually strive to

improve to the benefit of the end users.
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Throughout this chapter strong reference has been made to the extent to which Best
Value differs fundamentally from C.C.T. in two ways. First, the requirement for local
authorities to develop corporate systems and frameworks and secondly for them to
undertake Reviews of their services by applying the ‘Four Cs’. It is also apparent
from the work undertaken by Warwick and Cardiff Universities that many pilot
authorities experienced a variety of process related problems in implementing Best
Value. The purpose of this research is to look specifically at the implementation and
facilitation of Best Value Reviews in local authority Emergency Management
provision. In order to consider this issue in greater depth the next chapter will provide
an overview of the origins of local authority Emergency Management, explain how it
has developed into the service that it is today and identify those unique service issues
that must be considered when embarking upon a Best Value Review. Consideration
will be given later in the thesis to the way in which such a Best Value Review process

can be implemented and supported.
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CHAPTER THREE — THE LOCAL AUTHORITY EMERGENCY

MANAGEMENT SERVICE

Introduction

This chapter describes the local authority service variously known as Emergency
Management, Emergency Planning or Civil Protection. It places the service in its
historical context and against its current legislative framework and outlines the main
issues currently facing the service. These issues include the need for Emergency
Management, its statutory basis, structure, the overriding national philosophy for
Emergency Management, funding and technological resources. The chapter concludes by
identifying some of the potential issues that must be addressed when applying a Best
Value Review to an Emergency Management service based upon a S.W.O.T. analysis of
the existing U.K. Emergency Management provision. These issues are related to the key
findings from the literature covering Emergency Management, the majority of which are

perhaps, as expected, from statutory or professional rather than academic sources.

Background

Emergency Management is a service delivered by various types of public agency, which
seeks to minimise the effects of emergencies upon local communities. Table 3.1.
identifies the types of public agency with a responsibility for Emergency Management

within the U.K.
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Examples Of Public Agency

Type of public agency:

Examples:

Central government:

Cabinet Office; Environment Agency; Department of
Transport, Local Government and the Regions; Department
of Environment, Food and Rural Affairs; regional

government offices.

Emergency services:

Police, Fire, Ambulance, Coastguard, British Transport

Police

Local government:

County Councils, Shire District Councils, Unitary authorities,

Metropolitan Districts

Utilities: Electricity, Water, Gas, Telecommunications
Voluntary British Red Cross, Womens Royal Voluntary Service,
organizations: RAYNET, Samaritans

Military: Army, Navy, R.A.F., Territorial Army

Private enterprise:

Nuclear installations, chemical sites, other industrial concerns

Table 3.1.: Examples Of Public Agency

In the United States, there is a national agency called the Federal Emergency

Management Agency (F.E.M.A.) that has overall responsibility for ensuring that all the

activities of the other agencies are properly co-ordinated and managed. Table 3.1. shows

that in the U.K., whilst there is a diverse range of public agencies each with a role to play

in Emergency Management dependent upon the specific type of emergency, there is no

single agency with overall responsibility for ensuring emergency planning and response

forms a cohesive whole. During emergencies affecting wide-areas of the U.K., the

98




Chapter 3 — The Local Authority Emergency Management Service

absence of such a single agency becomes more apparent as demarcation disputes between
the multitudes of organizations identified in Table 3.1. can potentially hamper the
effectiveness of joint response. For example, during the fuel shortages of 2000, the
Department of Trade and Industry (Dti) designated certain filling stations as being for use
by ‘essential users’ only. In essence this meant that anyone not identified as an ‘essential
user’ would be refused the sale of fuel from such stations. At first it was deemed to be
the duty of the Police to make such refusals on the basis this was a law and order issue.
However, the Police refused to take on this obligation, stating they had no emergency
powers to restrict trade and believed local authorities would be the most appropriate
organization to perform this role. Local authorities also did not consider they had the
powers to refuse members of the public from purchasing fuel. After two days of
discussion it was decided that only the proprietor of the filling station had the right to
refuse to sell the fuel but that the local authority had to be present to check identification
of people claiming to be ‘essential users’ and the Police to be present to protect the local
authority representative as well as maintain law and order. By the time these discussions

had reached agreement, the fuel shortages had been resolved (Cunningham, April 2001).

The Home Office (1998) defines the term “emergency” as:
any event (happening with or without warning) causing/threatening death/injury,
damage to property or the environment or disruption to the community, which
because of the scale of its effect cannot be dealt with by the emergency services

and local authorities as part of their day to day activities.
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This definition is commonly accepted by all organizations shown in Table 3.1.

The term “Emergency Management” is defined as “all of those activities which seek to
prepare for, and mitigate, the effects of any extraordinary incident upon the population
or upon the environment” (E.P.S., October 2001). This definition of Emergency
Management was suggested by the E.P.S. in its response to the Home Office discussion
document “The Future of Emergency Planning in England and Wales” in August 2001.
The Society prepared this in the absence any nationally agreed definition to try and fill a
perceived major gap in the Emergency Management service’s base. At the House of
Commons Defence Committee meeting on 10 April 2002, the Right Hon David Crausby
MP challenged the E.P.S.’s definition as being too wide (House Of Commons, 2002). In
response the Society produced a more structured and detailed definition, in three parts as

shown in Table 3.2.

100



Chapter 3 — The Local Authority Emergency Management Service

Explanation Of Emergency Planning Society Definition:

Term:

Explanation:

Activities

Includes risk assessment, research, problem solving, formulation of
plans, consultation, the liaison process, the training programmes that
support the plans and the operational activities once an emergency

occurs and more.

Extraordinary

incidents

Includes flooding, transport accidents, incidents at chemical and nuclear
sites, crowd related disasters, outbreaks of human and animal disease,
shortages of food, water, fuel and other essential commodities, the

influx of foreign evacuees, acts of terrorism and more.

Effects

Includes death and injury, environmental pollution, sudden large scale
homelessness, breakdown in communications, economic consequences
for both government and the public, intense media scrutiny, the

potential loss of faith in both central and local government, and more.

(Source: House Of Commons, 2002)

Table 3.2.: Explanation of Emergency Planning Society Definition

The activities described in Table 3.2. can be categorized into four distinct areas which

taken together make up the Emergency Management process. These areas are:

“Planning, Training, Liaison, and Operations” (E.P.S., 2000).

The outcomes of ‘Planning’ include written documents and procedures usually in the

form of Emergency Plans. Emergency Plans are either generic, site specific or

consequence specific.
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A generic Emergency Plan will detail how an organization will respond to an emergency
regardless of its cause or location. The Plan will detail how the organization will activate
its alerting system, the personnel and departments responsible for the various aspects of
work within the particular emergency areas of work including 24 hour contact details.
These plans, such as County Council Emergency Plans or Police Authority Emergency
Plans, are sometimes known as ‘catch-all’ plans. For example, Cunningham (1998)
argues such plans will detail activation procedures that allow staff to put arrangements

into action regardless of the cause or location of the emergency.

A site specific Emergency Plan will detail how an organization will respond to an
emergency at a specific site. These plans contain the same type of information as the
generic plans but the procedures are geared towards responding to an incident at a
specific location and will include very detailed information about the local environment,
topography, alternative access routes, site hazards or seasonal events which occur in the
locality. Examples of such plans may include multi-agency agreed Site Plans for
incidents occurring at say a nuclear installation, airport, chemical plant, petrol filling
station or on a coastline. Many local authorities have produced Emergency Plans
detailing how they would respond to an oil spill affecting their coastline (Cunningham,

1998).

A consequence specific Emergency Plan will detail how an organisation will respond to
an incident that, regardless of the cause or location, has a specific effect. One example is

a Council Evacuation Reception Management Plan. Such a plan would be activated
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anywhere in a Council area in response to the evacuation of large numbers of people,
whether the cause of that evacuation was localized flooding, threat of explosion or toxic
chemical plume. The plan would detail how the specific needs of evacuees, such as
alternative accommodation, emergency feeding, first aid, access to information, reunion
with other household members and care of pets would be met. Another example is a
multi-agency agreed Media Information Plan, detailing how the needs of the Media are to
be met during an emergency that warrants national or international news coverage,
regardless of the location or the cause of the emergency (County Durham and Darlington
Emergency Planning Unit, 2000). Such plans would include details of Media Briefing
Centres, Schedule of Briefings, installation of additional telephone lines, pooling of

media resources, press identification and security measures.

The outcomes of ‘Training’ include training programmes aimed at ensuring personnel
named in Emergency Plans have a theoretical and practical knowledge of their
operational roles and responsibilities as described in the associated Plans. A typical

training requirement for a local authority is shown in Table 3.3.
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The outcomes of ‘Liaison’ include local formal and informal meeting frameworks where
relationships with partner agencies (e.g. the emergency services) are defined in order to
ensure more effective co-ordination of resources during the activation of Emergency
Plans in response to an emergency. A typical example of a local formal emergency

liaison framework is shown below in Figure 3.1.

Example Structure For Emergency Liaison

Multi Agency Senior Co-
ordinating Group

Emergency Services Liaison
Group

Local Authorities Utilities Liaison
Liaison Group Group

Voluntary Agencies Liaison
Group

(Source: Asquith and Owen, 1997)

Figure 3.1.: Example Structure For Emergency Liaison
In Figure 3.1. above:
e the Voluntary Agencies Liaison Group will consist of emergency practitioner
members of the voluntary agencies, e.g. British Red Cross, Women’s Royal

Voluntary Service and the Samaritans;
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o the Utilities Liaison Group will consist of senior representatives of the local
utilities providers, i.e. electricity, gas, water and telecommunications;

o the Local Authorities Liaison Group would consist of a senior representative from
each local authority in the area;

o the Emergency Services Group will comprise of operational representatives from
each of the emergency services, i.e. Police, Fire, Ambulance, British Transport
Police and Coastguard;

e the Multi-agency Senior Co-ordinating Group will consist of the Chief Executives
or Chief Officers of each partner agency in the structure and will normally be

chaired by the Chief Constable.

For integration purposes, a professional local authority Emergency Management Officer
will administer each type of group, trying to ensure that issues of common interest and

concern are made known between the groups.

The ‘Operational’ outcomes include the practical assistance given to the community such
as providing emergency accommodation or feeding and the practical assistance given to

partner agencies such as providing Emergency Control Centres or Temporary Mortuaries.
Table 3.4. details some of the functions undertaken by the former Dumfries and Galloway

Regional Council in the operational response to the Lockerbie Aircrash.
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Operational Activities By Local Authority During Lockerbie Aircrash

During the response to the Lockerbie aircrash the local authority performed numerous
functions including:

Opening up its Emergency Control Centre and running its response from there;
Deploying staff to set up road blocks and diversions

Organising emergency shelter, feeding, supplies of blankets and bedding (with
assistance from voluntary organizations and the local supermarkets)

Providing police with large scale OS maps of the area

Diverting calls from the media and the public to the Emergency Control Centre
away from the emergency services to relieve pressure on operational control
rooms;

Monitoring the adequacy of communication links and procuring additions where
necessary

Providing support to the search, recovery and investigation operations
Establishing a helpline and advisory literature to own personnel regarding effects
of stress and trauma

Providing support to the bereaved via Social Services

Providing support to the community via Community Liaison

Organising a memorial service

Administering a Disaster Appeal Fund

Undertaking clean up, repairs, restoration and rebuilding

(Source: Mclntosh, 1989)

Table 3.4.: Operational Activities By Local Authority During Lockerbie Aircrash

In the local authority environment, the Emergency Management service cuts across all

departments, 1.e. Emergency Management professionals provide the skills and knowledge
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to produce plans and procedures whilst other local authority service departments provide
actual resources and specialist skills for deployment during emergency response. For
example, Social Services professionals provide trauma counselling and Housing
professionals provide emergency accommodation in response to an emergency whilst
local authority Emergency Management professionals provide advice on plan formulation

and training in advance of an actual emergency.

The Need for Emergency Management

There is an established belief that the first duty of any government is the protection of its
citizens. In the U.K., Emergency Management has its roots in Civil Defence and in
particular the part played by the Home Office between the two World Wars when the Air
Raid Precautions service was set up. Following the war, the Home Office continued to
take responsibility for Civil Defence which was focused increasingly on the perceived

threat from the Soviet Union and its allies (Steed, 1998).

At the end of the Cold War the perceived need for Civil Defence reduced and former
budgets were re-assessed and money was re-directed towards other types of services
(Wheal, 2002). However, during the late 1980s there was a heightened awareness of the
consequences of peacetime emergencies following a spate of unprecedented emergencies,
some of which are shown in Table 3.5. (Appendix B contains further details of these

emergencies and others which occurred during the 1980s).
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Examples Of Emergencies Which Occurred During The 1980s:

Date Location Incident No. of Fatalities
11 May 1985 Bradford Football stadium 56
fire
22 August 1985 Manchester Aeroplane fire 54
6 March 1987 Zeebrugge Ferry sinks 193
8 November 1987 | Enniskillen Terrorist bomb 11
18 November 1987 | Kings Cross Underground fire 31
6 July 1988 Piper Alpha Oil rig explosion 167
12 December 1988 | Clapham Train collision 36
21 December 1988 | Lockerbie Air crash 270
8 January 1989 Kegworth Air crash 47
15 April 1989 Hillsborough Overcrowded 96
stadium
20 August 1989 Marchioness Riverboat sinks 51

(Source: McLean and Johnes, 2000)

Table 3.5.: Example of Emergencies Which Occurred During The 1980s

Research published by the University of Bradford Disaster Prevention and Limitation
Unit in 1988 demonstrated that, according to predictions, the U.K. faces between two and
four emergencies every year each involving up to one hundred fatalities and that every
three to four years there is likely to be a major incident which may kill up to one
thousand people. This research argued that effective Emergency Management is a

necessity, i.e. where an unavoidable catastrophe strikes there is a high probability that
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