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1 INTRODUCTION 
 
The February Housing White Paper Fixing our Broken Housing Market sets out the Government’s desire to 

incentivise new-build accommodation for older people to both help people live independently for longer 

and to free up family housing, while reducing costs to the social care and health systems. This article sets 

out the key lessons learnt from our work at Essex County Council to overcome the challenges of delivering 

housing with care for older people in two-tier local authorities.  

Inner Circle Consulting began working with Essex County Council in June 2014. Achievements on the 

Independent Living Programme for older people (55+) include: 

• Delivering a strategic business case for capital investment of up to £27.7million in 1800 units of 

extra care housing for older people between 2016 and 2021, with the potential to deliver annual 

revenue savings of £10m per year in five years 

• Enabling eligible older people in the county – who would otherwise be housed in residential care or 

receive domiciliary care in a home of their own that no longer meets their needs – to live 

independently 

• Designing and embedding a programme management approach that is now seen as an example to 

other services 

In October 2016, the innovative approach towards housing and care for older people was welcomed in 

Parliament as an example for other local authorities to follow. The All Party Parliamentary Group for 

Housing and Care for Older People chaired by Peter Aldous MP and Lord Best aims to highlight the 

importance of the role of housing alongside social care and health in providing greater choice and more 

effective support in later life. 

The first Independent Living scheme in Essex, Rosebank Park, opened in Harwich in January. A second 

scheme, Beaumont House, will open in Walton-on-the-Naze this spring. 

2 SITUATION 
 

Local authorities across the UK are facing substantial challenges caused by the convergence of shifting 

demographics and public sector budget cuts.  The UK’s population is ageing, putting increasing pressure on 

social services and social housing.  At the same time, the UK remains in a period of austerity, with 

continued public sector budget cuts impacting on local authorities’ ability to provide social services and 

social housing.  Local authorities need to find new solutions to meet increasing social service demand in 

the context of continued squeeze on public finances.  

Local authorities also have a drive to improve the lives of their residents, supporting people to live 

independently and exercise control over their lives.  There has been a national policy shift in the provision 
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of care and support services towards prevention; personalisation; promoting independence; and 

coordination and integration of housing, health and social care services.  The Care Act (2014) creates a new 

statutory principle designed to embed individual well-being as the driving force behind care and support.  

In addition, local authorities have a role in preventing, reducing or delaying an individual’s needs for care 

and support.  There is a requirement for local authorities to carry out their social care functions with the 

aim of integrating services with the NHS and/or Housing Authorities.   

This is where the question of appropriate housing enters the equation.  There is a compelling link between 

the cost of social care services and types of housing available within a local authority’s geographic area.  

Without a range of housing options available, an older person who can no longer be supported in their 

current home will have no option but to be placed in a residential care home.  Residential care homes are 

the most costly housing option for older people and the poorest choice in terms of enabling and 

supporting independence.   

Housing with care (often referred to as extra care housing) is one housing typology that can better meet 

the needs of older people, enabling them to stay independent for as long as possible.  Many local 

authorities are now looking to housing with care as one of the primary solutions to enable them to 

continue to meet their statutory responsibilities, provide high quality services and improve the lives of their 

residents.             

3 COMPLICATION 
 

In an area with a two-tier local government challenges to delivering housing with care manifest because the 

upper and lower tier can (appear to) have incompatible drivers and priorities.  These conflicts can arise 

because:  

• responsibility for social care sits with the higher tier while responsibility for housing sits with the 

lower tier;  

• responsibility for planning may sit with the lower tier; the lower tier controls production of Local 

Plans and site allocations with the upper tier effectively lobbying for input;  

• transfer of costs between the tiers’ revenue and capital budgets does not always align with 

immediately realised financial benefits for both tiers;  

• public sector asset ownership (i.e. land) is split between an increased number of public sector 

bodies with all looking to maximise their asset value per their own value requirements. 
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4 QUESTION 
 

In spite of widely accepted benefits to both older people and public sector budgets, the development of 

housing with care for older people in the UK is sluggish.  What can a two tier local government do to impact 

the scale and pace of housing with care development?  

5 ANSWER 
 

In our recent work with Essex County Council on housing for older people, we identified Six Factors to 

Accelerating Delivery that, if addressed, have mitigated the complications and stimulated the development 

of housing with care:  

1. DEFINITION  

2. DEMAND 

3. PLANNING POLICY 

4. DELIVERY MODEL 

5. VIABILITY 

6. BENEFITS REALISATION 

Each factor is discussed in greater detail below.  

5.1 Factor 1: Definition 

There is not a consistent, industry recognised definition of housing with care.  It can manifest in an infinite 

variety of forms; each scheme operator has their own model.   

When working within a two-tier local government, this lack of clarity about what housing with care is can in 

itself cause confusion and tension.  The lower tier, who has responsibility for meeting local housing needs, 

may not be able to see how housing with care will help them satisfy their local housing needs if it is not 

clear who the target user group is and why housing with care will be more desirable for this group than 

general needs housing.    

Agreeing and publishing a precise explanation of the purpose, eligibility and features of the housing with 

care product can resolve this tension.  The definition must encompass all aspects of the product including:  

• the purpose of the housing type (who is it for and why?);   

• tenure types, tenure mix;  

• eligibility requirements; 

• features including scheme design (units and communal spaces), service offering and location.           
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5.2 Factor 2: Demand 

Poor demand data is a key factor in slow development and is exacerbated if Factor 1: Definition is not 

resolved.  Although demographic data indicates that there should be strong demand for a housing with 

care product for older people, the workings of the housing market in the UK does not reinforce this 

analysis.  Additionally, the lower tier may not see demand reflected in either the results of their Strategic 

Housing Market Assessments or waiting lists for existing housing with care or sheltered housing schemes.  

Particularly if they are seeing high levels of voids in existing schemes there may be strong push-back 

against providing more specialist housing for older people.  Therefore, there are two aspects to addressing 

this factor that relate to developing robust demand data and working to drive demand. 

Developing robust user demand that can be interrogated and accepted by all stakeholders is critical.  The 

demand analysis should look beyond simply applying nationally derived multipliers for how many older 

people should be in housing with care.  It should demonstrate an understanding of tenure mix, the ability 

of the existing housing stock to be adapted, the potential implications of the Care Act (2014) and the 

potential implications of changes to welfare benefits.  Whichever tier generates the demand data, it should 

be offered for review and endorsement to the other tier before it is published and development targets are 

set.         

Working to drive demand among potential residents involves prioritising improving internal understanding 

among staff and external marketing, perhaps local authority-wide rather than simply new scheme specific, 

to generate interest in the housing typology and influence people’s thinking about their future needs.  To 

do this effectively Factor 1: Definition needs to be resolved.   

*Note: The issue of demand for housing with care is complex and involves many push and pull factors.  For 

greater depth on this issue see the following paper produced by Demos: 

http://www.demos.co.uk/files/TopoftheLadder-web.pdf?1378922386  

5.3 Factor 3: Planning Policy  

In order to increase the availability of sites on which housing with care for older people can be built 

planning policy documents need to recognise housing with care for older people as a distinct housing type 

and land use.   

To be able to address this factor and influence local planning policy the following three pieces of 

information are required:  

1. definition of the housing typology (Factor 1); 

2. clear demand data broken down to the local planning authority level (Factor 2); 

3. site characteristics for housing with care for the elderly developments.  

These three pieces of information will equip the local planning authorities with the evidence they require to 

identify appropriate sites and encourage and monitor the delivery of housing with care for older people as 

a distinct housing type through development management.    
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5.4 Factor 4: Delivery Model  

In a two-tier local government it is important to be explicit about the delivery route(s) for housing with care 

for older people so that parties in both tiers understand roles and responsibilities.  This is because due to 

the division of housing and social care responsibilities, both tiers will have important roles to play in 

commissioning the housing, supporting the design and delivery of the housing and the operation of the 

housing.   

There are a large number of delivery models available to local authorities and each should be investigated 

and judgement taken regarding the route to deploy based on the conditions unique to the local authorities 

involved.  Aspects such as land availability, land ownership, access to financing, payback period required, 

appetite for risk.  For Essex County Council the right choice was to establish a developer-provider 

framework that will allow the County to efficiently bring forward schemes on land owned by the public 

sector without removing the possibility to undertake one-off procurements in appropriate circumstances.    

5.5 Factor 5: Viability  

Delivery of housing with care for older people is dependent on both capital and revenue viability.  Capital 

viability is dependent upon land and build costs, tenure mix, rents and sales values.  A key factor specific to 

housing with care is whether or not any social rented properties qualify as exempt or specified 

accommodation, and the cost of rents and eligible service charges.  This has become more critical in light of 

changes to Housing Benefit and is crucial for self-funders. 

Revenue viability is based upon how care services are commissioned and the level of charges the service 

provider is able to levy.  A key factor specific to housing with care is who contracts with the provider on the 

provision of care and how this relates to the provisions in the Care Act (2014) and the personalisation 

agenda.  There is a continuum of procurement options open to the upper tier in terms of procuring care 

and support services.  As with the delivery models, each should be investigated and judgement taken 

regarding the best approach in light of local and national conditions.  For Essex County Council the right 

choice was to phase out block care contracts in favour of individual residents contracting with the care 

provider, receiving direct payments and support and guidance from the County.          

5.6 Factor 6: Benefits Realisation  

In a two-tier local government it is important to demonstrate that all stakeholders benefit in a genuine way 

from an increased supply of housing with care for older people.  This is because it may otherwise appear 

that the upper tier is simply shifting costs and risks from their social care budget to the lower tier’s housing 

allowance.   

The first aspect of this is to do a rigorous financial analysis using robust assumptions about who will live 

there, how many of them are avoiding another type of provision, any costs of delivering the housing, and 

any increases or decreases in the costs to other public sector bodies / services arising.  This cost analysis 

should be presented honestly showing who is bearing what costs and who directly receives what savings.   
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The second aspect of this is to identify any benefits that cannot be directly translated into costs or savings.  

This could include contributions towards housing targets, increased employment opportunities, well-being 

of residents / preventative benefits etc.  Then establish a benefits tracking programme to validate the 

benefits once schemes are in use and share the outcomes with all stakeholders.        

6 CONCLUSION 
 

You can address the 6 Key Factors from either the upper or the lower tier – it doesn’t matter.  The 

important issue is to address all of them, have clear communication between the tiers and create a forum 

for the two tiers to come together with other stakeholders to discuss and challenge regardless of which tier 

is promoting housing with care for older people.   
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