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THE INTEGRATION OF SERVICE PLANNING AND
MANAGEMENT IN RESPONSIVE LOCAL GOYERNMENT

A distinguishing characteristic.: of Britiah Local Goyern-
ment is its professionalism. Each servioe la headed and staffed
by people with long professional training, most ofwhom see their
oareer deyelopment in terma of that profesaion.moying if neoea-
sary from one locality to another, to aohieve adyancement. In
this respect it differs from British Central Goyernment and
many other nations* syatems of local goyernment, in eo far aa
they are staffed by administratora or managers who moye from one
department to another to achieys career progression.

Councillora are elected locally, and historically, lacked
releyant professional skills. One of their many functions has
been to reconoile the competing olaims of the professionals, in
pursuit of what they perceive as '"‘the looal interest".

Howeyer, they are asually organised in oommittees whose top-
ice of conoem broadly coinoide with groups of professional De-
partments» whose offioera constitute a yery significant souroe
of Information (Mobbs, 1985).

A atudy of Patterns of Management in Local Goyernment, by
Greenwood et al, published in 1980, ooncluded that "Authorities
vaTy in their numbers of service committees, and departments
(extent of differentiation) and ia number of eoordinating com-
mittees and departments (extent of integration). Differences
were also observed ia their atyles of integration. Much 1 osb
yariatioa was fouad in the kinds of committees and departments
being uaed, with the oyerwhelming ruajority of authorities using
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a combination of seryice and programme criteria of differentia-
tioa. -r -

A more recent atudy (lomer and Mobba, 1901) shows that the
same remaina true, with even fewer Integratiye atraoturea than
in the earlier atudy.

It is common for a reoiprooal relationship to deyelop auick-
ly in whioh offioere lean to interpret the prioritiea and sensi-
bilitiea of their oommittee chairpeople and the other prominent
politioians oonoerned with their servioe,bringing itema forward
for deciaiona and meaaaging Information in eupport of those
deoiaiona which will minimiae the embarraaament of those ooun-
oillors. Por their part, the same counoidlors yalue the respeot
and concem which "good"™ offioere show them, become oommitted
to at least some of their professional yalues, and suetain and
defend the serrices which "their" chief officers wish toproyide.

There are exceptions to these generatisations. But generalt-
ly politioal leadera and chief officers in conyentional local
goyernment struotures try to work towards an aocommodation whioh
has these charaoteristics.

The effeot is that the professional separatenesa of the
yarious aeryioes is austained by a politioal separation, which
makes the integration of seryioe planning very difficult. Fre-
guently opportunities for joint working are overlooked. In the
worst casea, departments duplicate, or even undermine each
othera’ efforts.

It was targely to avoid theae difficulties that the ccncepts
of corporate planning and oorporate management were evolved in
the late 1960s and early 1970a. Profesaor John Stewart was one
of the most significant theoreticiane in the oorporate movement
for UK looal goyernment. In a recent reyiew he restated, '"the
argument for the oorporate approach in the management of local
goyernment io t»g srgianent for a eapao.tty within local euthor-
ity to roylow and, where appropriate, redepicy the resourcea of
the authority in rs#&tion to the needs and probierca of the com-
munitles it govorr.s*» (StMaeb, >983).

Yet tuo oorporate moye&ent has net been popular within lo-
cal goyernment and meat academic analyste oonclude that it has



either falled to beooma eatablished, or waned in Importance
after a temporary aaoendanoy. Por the great majority of author-
itiea oorporate management haa "become a phaae to whioh it ia
increaaingiy difficult to giye real meaning'”. (Greenwood, 1977,
p-18).

Clapham (1984) arguea that the inoreasing flnanoial atrin-
gency to which most British local authoritiea have become sub-
jeot, has reduced the importance of "rational'™ and "oorporate
procedurea. "Many rational atructures and processee do not fit
very well into this now emphasia. Technicea like programme
budgetting and output budgets for example, are oonsiderod to
poaitively hinder the management control of expenditure,as does
the suggested split in reaponaibilltiea between officera and
members. The inoreasing flnanoial restrainte on local govem-
ment can therefore bo aeen as one factor which has led to a
movement away ftom the atructurea and proooaaea of oorporate
planning*

Jenninga arguea that much of the failure of oorporate plan-
ning and management is attrlbutable to '“the sudden impoaltion
of another ayatem, another way of deatlng with iasues and polioy
making, the party political ayatem'”. (Jenninga, 1984, p.19). He
correctly identifiea crucial nalvity In this area, in the offi-
oial recommendations for changing looal government management
(Maud, 1967,* Balna, 1972).

But it ia the contontion of the present paper, that the in-
creaaingiy partiaan political organiaation of local authoritiea
actually provides the essential foundation for oorporate policy
making. The real problems and difficulties with corporate plan-
ning and management and the integration of aervice planning
ariee in the abaenoe of atrong party machinery and disoipline.

Howeyer, this is not by iteelf suffioient. |If it ia to ae-
oure effectlve aerrice integration, the authority also needs to
deyelop a satiafactory atruoture and syatema to aecure the ao-
countability of the officera to the purposes of the authority.

If it is to be a genuinely responalve looal authority, it
also needs to develop a aenaitivlty to the needa of ita oltlzens.
The Ffirat remainder of thia paper is concerned in the maln with



the first of thesa two conditions. My Fiist paper is concerned
with the third.

Attempts to Integrate Servioe Planning and Management
without Strong Party Discipline

To begin, let us deal with Jennings* argument about the
party politioal system. Jennings correctly recalls that neither
the Maud Coramiasion nor the Bains report saw strong party dis-
oipline as Important. Howeyer» the Bains Committee did recommend
that each authority appoint a chief executive, free from depart-
mental responsibilities who would lead a team of chief officers
in securing overall ooordination and control. This officer role
was to be complimented by a policy and reaource committee to
guide the authority in setting objectiyes and priorities, co-
ordinating and controlling the implementation of objectives,and
monitoring and reviewing performanoe.

What Bains and Maud grossly underestlmated was the diffi-
oulties whieh such a system would impose upon counoil members
elected on the basis of oonstituenoies of special interests.Por
elected members, the pressure arising from the pursuit of
rational integration has demanded the explioation of their yari-
ous objectives, the allocation of weights between them, and the
introduction of a degree of systematisation whieh seems to
threaten their flexibility.

Thus in some authorities where there is no single party in
overall oontrol, it is very difficult to oomroit the council to
a stable pattern of objeotives or even policies. Officers in
such authorities as Walsall and Calderdale report that planning
policies have beco-ae so increm™ntal, yolatile and inconaistent,
that thfjy ars difficult to dsfand in public enguiries and
appeats.

JBven in «authorities wb«r« one party is in nominat control,
but party discipline Is weak, there is a lack of a elear, cor-
porate policy process. Power is distributed on a polycentric
basis, and the oommittees and their chairpeople airaost inevitably



align themselyes with the departments whioh execute their busi-
ness,

Howeyer seyeral local authorities consistently lay clalm to
workable systems of oorporate planning and management, whioh
secure a relatiyely high degree of service integration. Judging
from the dooumentation they producs, a liat would inolude:

- Arun District Council,

- Berkshire County Council,

- Bexley London Borough,

- Bolton Metropolitan District,

- Bradford Metropolitan District,

* Cambridgeshire County Counoll.

- Clwyd County Council,

- Copeland District Council,

- Devon County Council,

- Harlow District Council, .

- Middlesbrough District Council,

- Wrekin District Council.

Most of these authorities are firmly in the control of Bin-
gle, disclplined political parties, but there are three excep-
tionsj Berkshire, Bradford and Clwyd. In both of the first two
cases, the oorporate planning systems were evolved under the
control of a strong party apparatus - the first being conserya-
tive and the second labour. Now that these parties share control
with others, the systems remain, but they are less central than
they were. More declsiona are made by political accommodation
and bargalning, and the oorporate planning documenta raerely re-
oord what has been agreed. This still serves an essential funo-
tionj it exposes the purposes and polioies of the councils, and
therefore, renders them and their officers more acccuntable to
the public.

In Clwyd, a curious acoomodation haa been reached between
the parties, with the cor.servatives controlling some comraittees,
labour others, whilst some are oontrolled by "independents'.Here
the oorporate planning process predates the party politicisation
of the council, and its ocentrrflity as an integratiye device is
open to aguestion.



With the possible exoeption of Clwyd, then, the oases whieh
I hav8 imreatigated support my contention that Integrated sery-
ice planning and management in responaiye looal goyernment de-
pends on rather than iathreatened hy a disciplined party system.

Attempts to Integrate Seryice Planning and Management
on the Basis of Strong Party Bisolpline without a Satisfaotory
Struoture and to Secure the Aooountahllity of Offioers
to the Counoil

There are several British looal authorities where disciplin-
ed parties haye a elear majority hut where the parties stlll
fali short of the ideat of aeryioe integration.

Jennings desorlhea three oonseryatiye examples, where the
budget was "‘close ended" hy polltical dlreotion, hut the detali
of policy was left to indlyidual departments, backed by their
own ohair people. His most oorporate authority, whioh he de-
scribed as "a county with the countryside Qonservatives in power"
"the majority party wanted an officer operated system and did
not want to bring pressure on the ohief exedutive in such mat-
ters for fear of upsetting the system” ... " the chief education
officer was oautiously picking and choosing where the depart-
ment would link into the new systems, He wanted to retaln con-
trol while beooming corporate. As long as he oould protect his
finanoial base and diyide management queationa away from what
he deemed were professional objeotiyes, his department would
keep trying out its participation”.

Polltlpians were co-opted into the process, to defend the
territories of the departmentst "aocial seryices looked to its
defenoes. The chairman of the committee waa conyinced to keep a
watchful eye on policy and resources deliber&tions should the
matter arlse by chanoe. The direotor made au*e that the itemdid
not surface in the officers management team or any of its work-
ing groups™.

In-this aame oonseryatiye authority, the polioy and re-
aouroes committee proposed a degree of decentralisation to area



offioes. "Soci&l services and education were to be Tfirst; So-
cial seryicea was ready, education was not'". wmJenninga claima
that area office3, '"‘for education became a piece of "coaraetio
corporateness*_*

On the labour side, a couple of examples suffice to make
the point. Kerseyaide County Council has a strong, disciplined
labour group, deterrainedly committed to fighting the present
Central Government®s plans both to cap their rate in the shoi-t
term, and abolish the council in 1986. Yet they have not suc-
ceeded in establishing the degree of corporate working which
they are striving for. (Mobbs, 1983).

In a recent exarapla, the chief constable not only failed to
attend a critical financial "meeting, but did not notify the
committee that he was unable to be here. “There is a long
hietory of confrontations over aocountability between the Com-
mittee and Kr Oxford (The Chief Constable) rieing toa peak over
the spending of £5 million on overtime during the ralners”
strike”™. (Dunn, 1985).

Whilst it is tempting to depict these oonfrontati.ons as to
do with personality, a3 Dunn does, Councillor lady Sireey, a key
protagonist in the struggle, 1is at pains to stress that the
problem derivea from the ambiglous pattern of officer ac-
countabllity. The poaition of the police in local government
outside London is peculiar. But it merely serves to highlight
the difficulty not only of integratad seiVvice planning,but even
of settling the overall dimensions of the authority*s budget.

In the Kerseyaide case, the situation is cven more cotnpli-
cated. WhilBt UK Central Goyernment*s Home Office, which pro-
vides 50X of the funding of the Police, has agreed one budget
with the Chief Con3table, the Central GoTornment"8 Department
of the Enyironment ha3 capped Heraeycide’s rate and in effect
eet its spending Jimite to £213 million. The only way in which
Mext*yatde eo.uld.m;8.*t"ita half of the Polioe Budget within that
limit would b* to very drastically curtail many other senrlces.
This would undermine further any attempt at intsgrated .cervl.ee
planning.

Ko amount of party discipline on its own will suffice to
overcome this difficulty.



My third example ie Langbaurgh, a labour controlled district
ia Korth Eaat England, where the party group ie strong, and there
is rigid political control of any capital initiatiyes, Hever-
theless, it has proved very difficult for the authority to re-

view ita actiyities across the board, because the Ilevel of
mutual trust and confidence between officers and members is
very low,

Officers say that they find it difficult to integrate the
planning of their seryicea because they have not been able to
deyelop a forum or a mechanism through. whioh to do it. The
Council®s Chief Executive took early retirement and haa not been
replaced, and though a Clerk to the Council haa been appointed,
the officers™ management team has hben dismantled. (Mobbs,
1985).

| oonclude from these three very different ezamples, that
whilet a strong party may be a necessary oondition for effec-
tive seryice planning, it is by no means a suffiolent oondition.
Por chief officers of service departments it not only threatena
their autonomyf it also threatens to expose their actiyities to
potentially critical review, So chief officers haye tended to
resist corporate management.

Prom his reoent study of four major local authorities, Jen-
nings concluded "it Is evident that large departments such as
education and social Bervlces can resist going corporate with a
good deal of sucoess, Even if their political power has been
reduoed by party polioy putting a tight check rein on the sery-
ice committee chairmen, there are still sufficient means avail~
able to chief officers to waffle and go slow".

The Integration of Servioe Planning and Management on the Basis
of Strong Party Biscipline and a System to Secure the
Accountability of Officera to the Purposes of the Council

Moat authorities have financial targets or budgets and raore
or less eumbersome systems of financial control and reporting.
Koweyer, iFf responsiye local authorities exist tobring berefits



to their communities, they need a process to monitor progreos
against targets expresaed in terma of thoae henefits. At least
three authorities have dayeloped syatems whieh go some way
towards this. The system whieh has received the greatest pub-
licity is the Cambridgeahire Performance Planning and Review
System.

In this, medium term (3 year) plans are prepared on the
basis of:

a) a review of ohanges in the enyironment and circumstances
of the Country;

b) a politioal expression of the direction of the authority
In the eoming years.

Each chief officer and his senior staff set out their own
performance targets in the light of the aboye, and theae are
discussed and agreed by each person*s line manager. At the top
of the organisation, chief officers* performance targets aro
agreed with the Chief Exeoutiva, Chairmen and tho Leader of the
Council. At the end of the year performance against target Iis
reyiewed, and new targets are agreed.

A distinctand novel feature of the Cambridgeshire system
is the progressive devolution of financial accountability to
lower cost centres in the organisation. Por example,with great-
er autonomy in yirement between expenditure heads, some ochool
headteachere now work with their governors, teachers* represent
atives and parents* organisations, to alter established working
practices, to obtain whateyer they agree between them to be the
greatest educational adyantages for their children. School heat-
ing has been "traded"” for technical equlpmentj stand by or Msup
ply» teachers to coyer for absences haye been "traded" for ad-
ditional permanent membera of staff.

This kInd of system puts a premium on the officers specify-
ing what they will achieve in the light of the generat political
direction they haye been glven.

Proposals exiat for the lihking of pay to performance, with
aboye ayerage performance being rewarded with’additional inere-
ments for below ayerage performance.

Rowever, this aspect of the system is confined to the top
200 of the staff, and go far has not been made operational.



By oontrast Bwcley tB has a system which is long eBtablish-
ed, and ertends to the lowest professional layers of the organ-
isation. - s

Bexley IB has developed, oyer nine years, a performance
planning and management system which Bet performanoe  targets
each year, and demands that officers formally report on the
progress they haye made. Departmental chief officers report to
their Directors each month* Directors report to committees each
quarter, and the whole Council produces an annual report far the
public (particularly interest groupa and organisations) at the
end of the year. Though three guarters of British local author-r
ities now produoe an annual report of some kind, Bexley is one
of the few which reports in terms of published performanoe tar-
gets.

Hor is the system oonfined to high leyels of reporting. It
is used in some departments to organise and control the entire
work of front line staff. Por example, in social aeryioes, the
Council has specified an ayerage amount of social workers and
social work assistant time which each category of Client i3
oxpeoted to need. On the basis of this, individual field work-
ers plan, with their seniora, in regular supervisioh sessiong,
the way they intend to work with each of their okient cases over
the coming month. As the month proceeds, the sooial worker com-
pletes a day aheet and a Client reoord, so that at the next su-
pervision s63sion, the first part of tho agenda is to reyiew
progress against targets.

Though the system generates a great deal of documentatlon,
almost all tho3e ooncerned, including the lower level workers,
feel they benefit from the system, and are, in a senso,protect-
ed by it,

Recently Arun DC has sdopted a system not unlike the Bexley
system, A novelty of the Arun approach*which stands 5n contraot
to the Caabricégeshire apprccch, is that the DitftrAct began by
dismantling the individual bonus system3 for manuat workers,and
replacing it with a group performanoe bonus sy«tem,, which makes
workers ccllectively responsible for the achievement Of tai>gets.
Although aubsaquantly they reintroduced a proficiency element



to discriminate slightly between thoee who were making more or
lese eubstantkal contributiona to the work, the new system has
enabled Arun to reduoe oonsiderably the amount of documentation,
inspeotion and superyision of groups of workers and their work,
markedly Improving the produotivity of the workforce, and the
total effectiyeness of the organisation.

It is no coinoidence that all these systeos have been intro-
duced in local authorities with strong and disciplined conserya-
tive groups in majority control. It will be interestinc to se®
whether the Cambridgeshire system reraains intact now that the
party has lost overall oontrol at the May 1985 election.

The attraotion of the systems is their ability to foous
attention on what the oounoil is trying to achieva, rather than
the imposition of arbitrary interraedlate oontrols. It enablea
the staff to conoentrate on what the council "wanto them to do;
indeed it demands that they do so. But the only cheok onwhether
the objectives are aoceptable to the citizeno is whether the
party is re-elocted.

The whole system otands or falls by the operational objec-
tiyes which the majority group (and the officers) set. Since
there ia no way that the dissenting opinions of citizens can
enter the system, the whole edifice is in danger of becoming
efficient and effeotive but unresponsiye.
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Tim Mobbs

INTEGRACJA PLANOWANIA 1 ZARZADZANIA
NA SZCZEBLU WLADZ LOKALNYCH

Lokalne wkadze brytyjskie stanowig organizacje wielofun-
kcyjne dziatajace w skomplikowanym 1 zmieniajacym sie otoczeniu.
Majac konkretne obowigzki prawne zostaly one takze wyposazone w
szerokie uprawnienia. Wydatki czynione przez nie sa wydatkami
koniecznymi. Ich uprawnienia pozwalajga im na reagowanie w Spo-
sob elastyczny na amieniajgce sie potrzeby lokalne, lecz uspra-
wnienie sposobu ich reagowania na te potrzeby stwarza  znaczne
problemy zwigzane z integracjq.

, =Crudnosoi wigzgoe sie z integracjg stuzbowa powieksza spe-
cjalizacja zawodowa personelu, oraz struktura kontroli polity-
cznej sprawowanej poprzez komitety, ktdéra czesto prowadzi do
Jeszcze wiekszego zroznicowania funkcji zgodnie ze specjaliza-
cja zawodowa.

Z problemu tego sd&wario sobie sprawe od dduzszego cisasu.
Ruch naukowy zwiazany z planowaniem i zarzadzaniem korporacjami
znalazt swoje odzwierciedlenie w szkoleniu kierownikéw  repre-
zentujacych rozne dyscypliny, W cetatnim c&aeie Komieja Kontro-
i Finansowej zostala wyposazona w statutowa odpowiedzialnoscé
za whaisciwt wykorzystywanie funduszéw przez whkadze lokalne.

Mimo tych posunieé¢, pewne badania przeprowadzono ostatnio
aa szczeblu wkadz lokalnych wykazaty, ze wiele z nich nie pod-
jeto do tej pory odpowiednich skutecznych Srodkéow majgcych na
celu integracje dziatania poszczegdlnych ich ogniw* oraz inte-



graoje planowania i zarzadzania. Wiekszos¢ organdow whadzy lokal-
nej ma nadal bardzo zréznicowane struktury i dziata w oparciu o
speq&allzaCJe zawodowg -

elem tego opracowania jest analiza przyczyn braku integra-
cji w odniesieniu do konkretnych przypadkéw. Nastepnie opisano
trzy przestanki efektywnej integracji planowania 1 zarzadzania w
obrebie wkadz lokalnych. Sa to:

- silny aparat partyjny i dyscyplina przestrzegana przez wy-
branych cztonkow;

- istnienie odp0W|edn|ch struktur i systeméw gwarantujacych
podporzadkowanie stuzbowe urzednikow cztonkom rady;

- 1istnienie adekwatnych struktur i systemow gwarantujacych
doptyw odpowiednich informacji do wkadz o potrzebach, zyczeniach
i preferencjach obywateli, oraz odpowiedzialnos¢ wkadz przed oby-
watelami za podejmowane dziatania.

Ten oBtatni aspekt zagadnienia byt tematem mojego poprzed-

niego Opracowania.



