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A Troubled Lives Strategy: it’s time to act
Mental ill-health, problematic substance misuse, repeat
offending and homelessness would each challenge any of us:
for the estimated 60,000 people in England whose lives are
troubled by three or more of these experiences they amount to
multiple and complex needs. The cost to those affected, and
the communities in which they live, is high.
The time has come to meet this challenge and reduce the
cost of troubled lives. To do so requires coordinated policy,
implemented with commitment and determination. Fortunately there is now a secure
evidence base to inform what needs to be done. Excellent research studies have
recently been published; successful pilot programmes have taken place, and proven
templates exist for a national strategy.
With the evidence in, now is the time for action. So the reference to a Troubled Lives
programme in the 2014 Autumn Statement was encouraging. A more detailed statement
in the March 2015 Budget confirmed the government’s aspiration to improve the help
offered to people with multiple and complex needs. The opposition’s endorsement of a
report containing a similar proposal leads me to hope and believe there is now crossparty agreement on this.
However, as demonstrated in the pages to come, a Troubled Lives programme is not
sufficient to tackle the various dimensions of this problem on its own. To reduce the
need for a special programme in the future, a Troubled Lives Strategy is needed.
Framework’s proposals in Simple Change for Troubled Lives: Five Actions for Effective
Help are the key components around which to build it.
The Five Actions have arisen from our front-line experience of what works: they are
our informed and action-focused response to the emerging agenda. Their impact is
complementary and cumulative; they are not a menu of options from which to choose.
We describe them as simple because they build on existing policy and practice.
The growing interest in this issue is welcome, as are the important commitments that
have been made. We ask the Government and its advisers to adopt the Five Actions
proposed here as the basis for a strategy to deliver simple change for troubled lives.
We urge all MPs to support these proposals: help for people living troubled lives should
not be a party-political issue. Finally we encourage concerned members of the public to
continue pressing their MP and the Government for the effective action outlined here.
Adoption and implementation of a Troubled Lives Strategy by the new government
would be a major step in public service reform. A wealth of supporting evidence, expert
knowledge and practical skills is available for it to draw upon. I hope that 2015 will be
the year in which we begin acting decisively together to help people living
troubled lives.

Andrew Redfern
CHIEF EXECUTIVE
FRAMEWORK
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AIM

To secure cross-party agreement on
effective action to help people living
Troubled Lives due to multiple and
complex needs.
We define this group as those with two or more of the following
characteristics:

mental ill health
problematic substance misuse
repeat offending
homelessness and rough sleeping
Robust evidence shows there are more than two hundred and twenty
thousand (220,000) people in England who experience two or more of the
above. Around sixty thousand (60,000) of these individuals have three or
all four characteristics. Most have also experienced multiple deprivations
leaving them very vulnerable. This paper by Framework argues for Five
Actions that can help turn around these troubled lives. All five require central
policy direction.
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Who is requesting this help?
Framework is a specialist charity and housing association in the East Midlands that
provides housing, support, treatment, training and resettlement services for more than
11,000 vulnerable and excluded people every year. Our website (www.frameworkha.org)
has case studies of individuals who have agreed to tell their stories and more can be
found at the dedicated website www.fiveactions.org. The Five Actions proposed here
arise directly from our experience of working with these and many other people.

Who is being asked to help?
Our request is initially to central Government. The 2014 Autumn Statement and 2015
Budget made commitments to better support and more integrated services for people
living troubled lives due to multiple and complex needs. This priority is shared by
all the main parties. The Five Actions are relatively simple. They will succeed as
the foundations of a new policy position with an accompanying strategy for local
implementation.

What is Government being asked to do?
We are asking the incoming government to take these Five Actions:

1
2
3
4
5

Support people with multiple and complex needs using tried and tested
solutions a – Troubled Lives programme
Amend the rules on access to social and health care to stop excluding this group –
the Guidance to the Care Act must be explicit about their inclusion
Invest in specialist housing for those who need it – by designating part
of the Homes and Communities Agency’s existing capital programme
Make welfare work for people living troubled lives – a Work
Programme Plus
Join up policy where it affects people living troubled lives.

A Troubled Lives Programme is urgent
and necessary, but is insufficient on its
own. It will succeed only as part of a
strategy with the other four actions
outlined above.
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What should happen - The Five Actions
These Five Actions will bring strategic direction and
focus to the role of government in helping people who live
severely troubled lives. The ideas are not new – they build on
experience of what works and will save public money. Their
cost is less than the existing and future cost of continuing
failure in this area of policy.
In his foreword to a report from the Ministerial Working Group on Homelessness
(March 2015), Kris Hopkins MP (Parliamentary Under Secretary at the DCLG) describes
a group who are:
...beyond the reach of mainstream services because they face complex and
overlapping problems with alcohol, drugs, mental health or an offending history.
Without the right specialist support, these people are at risk of ending up on the streets,
or returning again and again to temporary accommodation, prison or emergency health
services.
‘And the consequences can be severe. As well as the human cost, there’s also a
financial one, through the chaotic use of our health services and frequent and repeat
interaction with the criminal justice system.
The recognition by Government that this problem carries serious human and financial
costs is very welcome. Adopting a recommendation by the Challenge Panel of the
Public Service Transformation Network (PSTN), the 2014 Autumn Statement said:
Further integration of services will be delivered by developing and extending the
principles underpinning the Troubled Families programme approach to other groups
of people with multiple needs.
Developing this in the 2015 Budget, the Treasury said it was assessing the scope:
…to reduce the estimated £4.3bn spent because of a failure to support troubled
individuals struggling with homelessness, addiction and mental health problems...
Also explicit on the need for a Troubled Lives programme is the ‘The Condition of
Britain’ Report by the Institute for Public Policy Research (IPPR) that Ed Miliband
endorsed in June 2014.
Cross-party support presents a unique opportunity for a long-term strategy to replace
the periodic and localised initiatives that have characterised this area of policy until now.
Scope does indeed exist to reduce expenditure while improving the lives of people with
multiple and complex needs – but only with a determined and directed strategic approach.

The proposed Troubled Lives programme cannot deliver
the systemic change needed to achieve these ambitious
outcomes on its own, but it will be an important catalyst for
the concerted national and local activity that is required –
a Troubled Lives Strategy.
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The key components would be to:
Support people with multiple
and complex needs (A Troubled Lives
Programme)
Amend the rules on access to care
to include people with multiple and
complex needs
Invest in specialist housing for
those who need it
Make Welfare Work for people
living troubled lives
Join up Policy where it affects
people living troubled lives

1
2
3
4
5

These Five Actions are the ones now proposed
by Framework based on its experience as a
front-line provider. THE essential role of
each as part of a Troubled Lives Strategy is
discussed overLEAF.
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Troubled Families
and Troubled Lives
The Troubled Families Programme is an example of how
public services can be improved and made more costeffective. Over three years from 2011 it reached 110,000
families, 53,000 of which are described as being ‘turned
around’ in that period. Eligibility for the programme is
defined by the number of presenting issues. The measured
outcomes focus on pathways to work, school attendance
and reductions in crime and anti-social behaviour.
Under Louise Casey’s leadership the Troubled Families Programme is regarded by
government and others as very successful – it will now be expanded.
So far, estimated savings of around £1.2 billion have arisen from the Troubled Families
programme; this is two and a half times its cost to the exchequer. The savings/cost ratio
is remarkably similar to that found by Cap Gemini’s appraisal of Supporting People.
It appears that the joining up of public services can pay both social and financial
dividends. This is part of the rationale for a new Troubled Lives programme as presented
by the IPPR, the PSTN Challenge Panel, and now by HM Government.
There are similarities between the families targeted by the current programme and the
individuals on whom a Troubled Lives programme would focus – not least in their ability
to reduce the burden on the public purse. There are also some important differences.
By comparison, the individuals are more likely:
• to have chronic physical and/or mental health problems
• to be chaotic substance misusers or street drinkers
• to be homeless and in some cases to sleep rough
• to have been institutionalised (for instance in hospital or prison).
Individuals with multiple and complex needs also tend to be excluded from the
appropriate use of mainstream public services. Their profile doesn’t fit the established
needs categories, effectively allowing commissioners and providers to define them out
of existence – at least in terms of eligibility for housing, support and care. A Troubled
Lives programme can tackle the consequences in 60,000 extreme cases, but it won’t
solve the underlying problem. For this to happen it must form part of wider, joined up
strategy.
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The Five Actions as a Troubled Lives
Strategy: How they link together
The power of the Five Actions as key components of a Troubled Lives Strategy is in
the linkages between them. We envisage a Troubled Lives programme (Action One)
initially targeting everyone with three or all four of the defining characteristics listed on
page four. The number of these people is currently estimated at 60,000 – the aim of the
Strategy should be to reduce this figure to as near zero as possible by 2025.
To achieve this, the programme will need to be accompanied by wraparound actions.
As well as maintaining support for those leaving the Troubled Lives programme,
these actions will prevent at least 160,000 others with two or more of the defining
characteristics from acquiring more. The Care Act entitles these individuals to a full
assessment of their needs on the same basis as everyone else. The Guidance to the Act
must be explicit about this (Action Two).
Some of those assessed as needing support or care will also need accommodation.
We propose that capital (Action Three) and revenue (Action Five) be designated for
the provision and management of housing that is suitable for them. We also propose
a fourth Action – ‘Work Programme Plus’ – to encourage their meaningful occupation,
avoiding disruptive sanctions and leading wherever possible to paid work.

Five Actions: THE RATIONALE FOR EACH...
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Support people living troubled lives
using tried and tested solutions
This is the Troubled Lives programme proposed by the Public Service
Transformation Challenge Panel (Bolder, Braver, Better, 2014) and the
Institute for Public Policy Research (The Condition of Britain, 2014)
referred to in the 2014 Autumn Statement and described in
the 2015 Budget.
We propose that it should initially target people with three or more of:

mental ill health
repeat offending

problematic substance misuse
homelessness and rough sleeping

It is recognised that some people may have
complex needs for other reasons – for instance
as a victim of abuse, domestic violence or
poor institutional care. The eligibility criteria
for Troubled Lives should be subject to regular
review.
The DCLG’s Troubled Families Programme
and the Big Lottery Fund’s Fulfilling Lives are
both good models of effective intervention.
We propose that central Government should
draw on these to design a new Troubled Lives
programme. It would target those individuals
in the greatest need of support – around
60,000 people identified by recent research.

The rationale for Action One is that
this group of people need assertive, intensive
and personalised interventions to transform
their lives. This is best delivered by local
partnerships with a single accountable body.
Every service user would have a named key
worker who would receive referrals, check
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eligibility and carry out a comprehensive
needs and risk assessment. This would inform
a Personalised Plan for stability, aspiration,
learning and occupation, comprising:
• emergency health interventions, specialist
support and social care as needed
• a suitable accommodation and resettlement
pathway
• a realistic daily routine with gradually rising
expectations
• education and training towards meaningful
occupation or paid employment
• reconnection (where appropriate) with
family and friends.

The estimated cost

of the Troubled Lives
programme would be £500 million per annum
from central government, falling to half this
figure over a ten year period. We propose
that five ‘sponsor’ departments – DCLG,

Department for Work and Pensions (DWP),
Department of Health (DoH), Ministry of
Justice (MoJ) and Cabinet Office – be asked
to contribute to this. Local authorities and
their partner providers should be incentivised
for match funding, budget integration and
outcome delivery.

The linkages to the other four Actions

ii) Those with two or more of the defining
characteristics (and those with other
multiple and complex needs) should be
assisted so they do not require a Troubled
Lives programme in the future.
iii) Implementation of the other four Actions
should allow the eventual winding down of
the Troubled Lives programme.

are that:
i)

People exiting Troubled Lives will
need ongoing support and challenge
from mainstream housing, support, and
employment services

I could have been better
helped if my problem had been
recognised earlier.
It’s not just alcohol that’s a problem – it could be four or five
different issues: you are dealing with the drink, with mental health,
with physical health, with homelessness. There’s that many things
you’ll be going everywhere, everywhere, everywhere. So you need a
single point of contact to give you the support you need. STUART.
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Amend the rules on ACCESS TO
social and health care to stop
excluding this group

The Care Act became effective on 1st April 2015. It creates a
single, consistent route to establish entitlement to public care and/
or support. Local authorities are required to assess the needs of
any adult who appears to need these services and to ensure their
provision in cases where the eligibility criteria are met.
The eligibility criteria are that the adult’s needs
must arise from (or be related to) a physical
or mental impairment or illness, as a result of
which they are unable to achieve two or more
of the following:
a) managing and maintaining nutrition
b) maintaining personal hygiene
c) managing toilet needs
d) being appropriately clothed
e) being able to make use of the home safely
f)

maintaining a habitable home environment

g) developing and maintaining family or other
personal relationships
h) accessing and engaging in work, training,
education or volunteering
i)

making use of necessary facilities or
services in the local community

j)

carrying our any caring responsibilities the
adult has for a child.

If this has a significant impact on the adult’s
wellbeing then s/he is eligible for local
authority support or care. Separate criteria
determine how it is funded.
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The rationale for Action Two is that
homeless people and others with multiple and
complex needs still find themselves excluded
from the assessment process that is the
gateway to help. This unfair discrimination has
no rational basis.
On the face of it the criteria leave no room for
doubt that many of these people do qualify
for public support. The number of the above
outcomes that they can’t achieve without help
is frequently more than two – sometimes five,
six or more.
Homeless Link and others (The Care Act,
Personalisation and the New Eligibility
Regulations, February 2015) state that the
new regulations ‘potentially open the door’
to previously excluded groups. This is not
enough. The Statutory Guidance to the Care
Act needs amendment to confirm that people
with multiple and complex needs qualify for full
assessment on the same basis as everyone
else.

The estimated cost

of changing the
guidance depends on whether government
increases social care allocations to local
authorities to accommodate a relatively small

increase in demand. We argue that this is a
matter of equality – fair access to care within
whatever budget is set.

The linkages to the other Actions
are that:
i)

ii) This Action promotes integration in
mainstream services and has a
preventative effect – reducing the need for
special interventions in the future.
iii) It dovetails with the Third Action for those
who need support in their homes.

Access to support and care for a wider
range of individuals will complement
the narrower focus of a Troubled Lives
programme.

It was very rare to see the same
person twice: you are explaining your
story to many, many, many people.
I either wouldn’t score enough on their table of how alcoholic
I was; or I didn’t have enough issues for that service to help me.
There are a lot of people who I know of personally who have died
on the streets never having accessed any kind of help. MANDI.
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Invest in specialist housing for
those who need it
People with multiple and complex needs face a disproportionate risk
of homelessness. They also find it difficult to obtain suitable housing.
The barriers include low supply/ high cost, the prioritisation of other
groups and landlords’ reluctance to take risks when allocating
tenancies. Yet decent homes are a cornerstone of public health
strategy. The Building Research Establishment has estimated that
poor housing costs the NHS at least £600 million per annum.
Specialist supported housing is chronically
underfunded, but essential in enabling some
people with support needs to live in the
community. Until the 1990s, the Housing
Corporation ran a capital budget for ‘special
needs’ housing. Grant rates then began to
fall and the separate provision eventually
disappeared. Ongoing lack of investment now
affects the supply and the quality of the stock
that remains.
The DCLG and the Homes and Communities
Agency (HCA) are asked to designate at least
10% of the Affordable Homes Programme
(AHP) for supported and move-on housing.
The Department of Health is asked to extend
the remit of the Care & Support Specialised
Housing Fund (which currently mirrors
statutory priorities as they existed prior to
the Care Act) to include people with multiple
and complex needs and integrate it with the
Homelessness Change Programme (HCP).

The rationale for Action Three
is that it is hard to stabilise a troubled life
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without somewhere safe and secure to live.
Homelessness can have a severe impact
on people with multiple and complex
needs. Rough sleepers in particular tend
to experience a worsening of their health
problems and an increase in the number and
complexity of needs. Suitable housing is an
essential component of an effective Troubled
Lives Strategy.
Options are needed to personalise the
housing offer and integrate it with support
and care. The spectrum includes emergency
accommodation, specialist supported housing
and move-on homes. Recent initiatives where
healthcare is commissioned in housing
rather than clinical settings have also proved
effective. An innovative approach would
be to reconfigure, upgrade and refurbish
existing provision and complement it with
new (primarily self-contained) stock. Supply
and demand can be reconciled by allocating
specialist housing to those in the greatest
need and partnering with mainstream
landlords to house other client groups.

The estimated additional cost

The linkages to the other Actions

of designating 10% of the Affordable Housing
Programme for specialist accommodation
and combining or extending the remit of the
Care & Support Specialised Housing Fund
and the Homelessness Change Programme
is around £70 million per annum. This is
needed to ensure that the total number of
new units is unchanged despite the higher
intervention (grant) rates required for
specialist housing.

are that:
i)

Each Troubled Lives programme service
user will have a personalised plan that
includes suitable accommodation and a
resettlement pathway.

ii) The Statutory Guidance to the Care Act
(15.56) already states that housing is
‘a crucial component of care and support,
as well as a key health-related service’.

With specialised accommodation you
build up a relationship with your
members of staff.
You need to be able to trust that person. It’s a long term
thing; it can’t be done overnight. We are not talking a matter
of weeks – it‘s months and sometimes years. Accommodation
and treatment have to go hand in hand because if not you are
fighting a losing battle. MANDI.
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ACTION
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Make Welfare Work for people
living troubled lives

It is unusual for someone with multiple and complex needs to be in
full-time paid work. This doesn’t prevent them from contributing to
the community. Some may be able to sustain a part-time job, others
a volunteering role with associated training. The value of these
should be affirmed. It is better to do something useful that the market
won’t pay for, than nothing at all. The aspiration to work should be
encouraged and supported by a Troubled Lives Strategy.
The public expects the benefit system to
offer a safety net for people in need whilst
supporting aspiration and discouraging
dependency. For people with multiple and
complex needs it is better to think of the
movement towards greater independence as
a journey rather than an event. The benefit
system should promote stability through the
process. Disruptive interventions are likely to
do more harm than good.
The majority of people with multiple and
complex needs are in the ‘support’ category
of ESA claimants. This means they don’t have
to undertake work-related activity or have
work-focused interviews, and there is no risk of
sanctions. We propose that Work Programme
Plus (from 2017) should include an additional
(fourth) strand for, among others, people with
multiple and complex needs:
• Everyone in the ESA support category
would be eligible
• Participation would be voluntary, not
mandatory, for up to two years
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• The emphasis would be on basic skills (eg.
literacy, numeracy and IT)
• Positive outcomes would include
volunteering, part-time work and formal
education.

The rationale for Action Four is that
people with multiple and complex needs
have something to contribute to the life of the
community. Enabling them to do so enhances
their wellbeing and strengthens the networks
that may ultimately be able to support a
vulnerable person without the need for special
interventions.
The possibility of sanctions would only arise
on transfer to mainstream ESA or JSA. We
propose that Troubled Lives keyworkers and
Care Act Assessors should be responsible for
maintaining contact with Jobcentre Plus. The
protocol should be that where a claimant has
support or care needs, no disruptive action
occurs until a risk management plan has been
agreed to limit the possible consequences.

The estimated additional cost

The linkages to the other Actions

of a Work Programme+ fourth strand is
around £120 million pa. We propose that it
be jointly sponsored by DWP and the Skills
Funding Agency. This strand should be
procured directly from specialist providers,
charities and social enterprises rather than
through prime contractors. There should be
an element of Payment by Results (PBR) for
realistic outcomes including part-time work.

are that:
i)

Troubled Lives service users will have
personalised plans that include education
and training towards meaningful
occupation and employment.

ii) The Care Act highlights an increasing
trend for people receiving long-term social
and health care to remain active in the
labour market.
iii) People with multiple and complex needs
can and should be included in this.

I recognised that there was a
need to change, that it was time
to change.
From there I got myself involved in volunteering. Now I’m a night
support worker in an accommodation service for the homeless. It
gives me back my sense of self-sovereignty. I feel worthy and of some
use in society and that I feel like I’ve got a part to play. VINCE.
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Join up Policy where it affects
people living troubled lives
The fifth of our proposed actions is our call for cross-party
agreement on a new policy direction. The indications are that this
already exists – at least in principle. This document invites the
main parties to support not just the principle of a Troubled Lives
programme, but the key components of a ten year Troubled Lives
Strategy. This is the time horizon that we think is needed to tackle
the problem.
A Troubled Lives Strategy would change the
way central and local government respond
to the cross-cutting challenge of multiple and
complex needs. The issue touches many
areas – housing, social and health care,
criminal justice, education and the supply
side of the labour market. We do not say that
departments are failing to engage with it (they
have no choice) but rather that they seem to
act in isolation on different and sometimes
conflicting priorities. A policy on turning
around troubled lives must be joined up in
order to succeed.

The rationale for Action Five
is that some departmental actions can have
unforeseen and unintended consequences.
A current example is the Review of Exempt
Accommodation (EA) being undertaken by
IPSOS Mori for the DWP. This explores the
role of Housing Benefit in helping to meet
the revenue cost of supported housing. The
demise of Supporting People increases its
importance.
Depending on its outcome, the potential
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impact of the EA Review has significant
implications for several other departments,
their agencies and local government. DWP,
DCLG, DoH, MoJ and the Cabinet Office
should all participate in the EA review. The
Homes & Communities Agency and Public
Health England should also have an input.
So should housing associations, specialist
providers and their service users. These
include a very wide range of people who live in
various types of supported housing – not just
people with multiple and complex needs.
Local examples of policies that need to
be aligned are housing allocations, the
rehabilitation of offenders (Transforming
Rehabiltation) and drug & alcohol treatment
pathways. The linkages are obvious but the
responsible public body is different in each
case. It is argued that devolution will promote
the integration of services. We agree, but the
devil is in the detail. If central government
accepts the need for a Troubled Lives
Strategy, devolution settlements must be
explicit about whether and to what extent the
responsibility for its delivery is being passed to
local level.

The estimated cost

of joined-up policy
is the additional time and resources needed
for cross-departmental communication and
consultation. The sense of direction and
longevity associated with a coherent strategy
that has cross-party support would reduce
this cost: we believe it is far exceeded by the
additional social and financial cost of working
in silos.

The linkages to the other Actions
are that:
i)

A Troubled Lives programme is very
welcome but not enough on its own.

ii) A Troubled Lives Strategy would join up
action at national and local level.
iii) Taken together, the Five Actions are the
key components of a strategy.
iv) Responsibility for each must be located
clearly in devolution settlements.

The cost of my problems to society
have been massive really. I’ve cost the
probation service, the prison service,
the court service, the mental health service
especially and just society in general.
Because there was no integrated services back then - no one stop
help and cure - it just led me to constantly flit from one service
to the next, never quite putting all the pieces of the jigsaw puzzle
together and so keeping that cycle going. VINCE.

page 19

Conclusion: Avoiding the Distractions
and Seizing the Moment
In this paper, Framework calls for cross-party agreement on Simple Change for Troubled
Lives. The Five Actions it proposes would be the key components of a Troubled
Lives Strategy. A strategy is needed because a Troubled Lives programme will not be
sufficient on its own. We envisage that such a programme will target around 60,000
people with the most complex needs in England.
There are at least 160,000 others who present with more than one need who are finding
it difficult to access the care system. A Troubled Lives Strategy will help them and
others with support and care needs to avoid the extremes of exclusion and deprivation
that have led to the need for a Troubled Lives programme. Government should aim for
mainstream provision that is sufficiently robust to prevent the need for special initiatives
in the future. This paper describes the action that is needed to achieve this.
Although the Five Actions are relatively simple in themselves, their impact is
complementary and cumulative. They should not be seen as a menu of options from
which to choose: one or two without the others will have limited impact. We recognise
that this poses a challenge to existing practice in requiring agreement across many
government departments and beyond. There is a history of policies to tackle social
exclusion being frustrated by failure to secure this ‘buy in’. Strong leadership will be
needed to overcome obstacles and avoid the potential distractions.
There is a wealth of research on this topic, nearly all of which reaches the same
conclusion – that joined-up government is needed to tackle multiple and complex
needs. This is not a proposition that requires further evidence. The appropriate
response to this paper is not a call for more research, but a resolution to act.
We welcome the interest shown in this issue and the important commitments that have
been made. We urge all MPs to support these proposals: help for people living troubled
lives should not be a party-political issue. We also encourage concerned members of
the public to continue pressing their MP and the Government for the effective action
outlined here.
Above all we ask that the Government recognises the need for a Troubled Lives
Strategy as the most effective way to tackle this problem; that it considers these five
specific actions as the basis for that strategy, and then acts to implement it.
There is now an opportunity to embed a new Troubled Lives Strategy in longterm plans for the integration, devolution and improvement of public services. This
opportunity should be taken and the moment seized. The time for action is now.
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