
 

 

Rewiring the state to break the revolving door 

Revolving Doors’ position on devolution, public service reform and the lessons 
from Greater Manchester 

Revolving Doors welcomes the Government’s ambition to rewire the state and deepen 
devolution. For people caught in the revolving door of crisis and crime the fragmentation of 
the state is not an abstract problem of institutional design, but something experienced 
repeatedly in their everyday lives. People may be known simultaneously to police, probation, 
housing, mental health services, drug and alcohol treatment, welfare and local government, 
while no part of the system is able to organise a coherent response around the combination 
of circumstances driving repeated crisis and offending. 

Our Preventing the Revolving Door report provides the clearest picture to date of who this 

group are and the scale of the challenge.  It estimates that between 30,000 and 50,000 

people nationally are caught in this cycle, accounting for at least 130,000 offences annually 
and a wider socio-economic cost of up to £5.2 billion.  This is a relatively small group 
experiencing extremely high levels of contact with public services, often across several 
agencies at the same time. Despite the costs falling across agencies, what we see time and 
time again is the failure of those agencies to work together. The result of this is that all the 
interactions and interventions result in failure too – at heavy financial cost to the state, and 
personal cost to the individual.  

The revolving door is therefore both a justice challenge and a particularly clear example of 
what happens when a state organised around institutional boundaries encounters people 
whose lives and needs do not fit neatly within them. A more place-based approach offers the 
opportunity to organise public services around shared populations, relationships and 
outcomes instead. 

Rewiring the state creates a significant opportunity 

The Government’s Rewiring the State agenda creates a significant opportunity to change 
this. The Cabinet Office policy paper sets out an operating principle of “devolving by 
default”, alongside greater fiscal autonomy, more flexibility for Strategic Authorities and 
constituent local authorities to invest jointly in preventative services, and a deliberate effort to 
align the geography of public services, including Integrated Care Boards and policing, with 
Strategic Authority boundaries. Its stated ambition is for services to work together as “a 
single coherent system built around the priorities of people and places”. 
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This sits within a wider and increasingly substantial programme of devolution and public 
service reform. The English Devolution and Community Empowerment Act 2026 puts the 
new architecture of Strategic Authorities on a statutory footing and provides a framework 
through which powers and responsibilities can be devolved more consistently across 
England. Alongside this, Integrated Settlements are consolidating funding across policy 
areas including health, wellbeing and public service reform, housing, employment support 
and economic development, giving established Mayoral Strategic Authorities greater 
flexibility over how resources are deployed against agreed outcomes, so as to use them to 
better effect.  

The alignment of public services around common geographies is particularly important. The 
Government has set a long-term ambition to bring the boundaries of services including 
health, policing, probation, fire and employment support into closer alignment with Strategic 
Authorities, while the 10 Year Health Plan commits to making Integrated Care Boards 
coterminous with Strategic Authorities wherever feasible. Policing reform is moving in a 
similar direction, including the transfer of police governance from Police and Crime 
Commissioners to mayors where possible, or to local government-led arrangements 
elsewhere, specifically to enable stronger collaboration across local services. There is, 
however, an important unresolved question about criminal justice within this emerging 
geography of place. While probation is included within the Government’s longer-term 
ambition for greater alignment, criminal justice remains much more centrally organised 
overall than many of the other services on which successful prevention depends. Probation 
structures, commissioning and accountability do not always map neatly onto Strategic 
Authority or local authority boundaries. This risks justice becoming an outlier: places may 
increasingly be able to align health, housing, policing, employment and local government 
around shared populations while having less ability to shape how criminal justice resources 
and responsibilities operate alongside them.  

For the revolving door cohort this has potentially profound implications. If health, policing, 
local government, housing and other public services increasingly organise themselves 
around common strategic geographies, there is a much stronger basis for those services to 
plan around shared populations and outcomes. But that opportunity will be constrained if 
justice remains only partially connected to the emerging place-based settlement. Greater 
Manchester is beginning to demonstrate what stronger integration can look like, with 
probation participating as a system partner within a wider justice devolution approach rather 
than operating entirely alongside it. 

However, structural alignment is only useful if it changes what happens within those systems. 
Aligned boundaries do not automatically create shared responsibility, shift resources towards 
prevention or make services more capable of responding flexibly to people whose needs 
cross institutional thresholds. The Government’s wider reforms therefore need to be 
understood not simply as a redistribution of powers but as an opportunity to change how the 
state operates around people. 



Multiple disadvantage is now a national priority for place 

The new Local Outcomes Framework strengthens this opportunity considerably. Published in 
February 2026, the Framework establishes 16 national priority outcomes which central and 
local government will work in partnership to deliver, with councils explicitly described as 
leaders of place working alongside local partners. Its priorities are also aligned with the 
competencies of Mayoral Strategic Authorities, strengthening the connection between 
national outcomes, local government and the emerging devolution architecture.  

Significantly for Revolving Doors, improving the lives of adults experiencing multiple 
disadvantage is now one of those national priority outcomes. This follows sustained calls, 
including from Revolving Doors, for multiple disadvantage to be recognised within the 
Framework. Government defines the cohort as adults experiencing three or more of five 
disadvantages: homelessness or rough sleeping, substance dependence, mental health 
issues, domestic abuse and contact with the criminal justice system. The revolving door 
cohort, where repeat offending is closely connected to unmet health and social needs, is a 
subset of this wider multiple disadvantage cohort. This matters because it locates repeated 
contact with the criminal justice system within a wider public service challenge rather than 
treating offending in isolation from the circumstances that can drive it. 

The significance is not simply that multiple disadvantage appears on a list of national 
priorities. The Framework explicitly recognises that people experiencing multiple 
disadvantage can cycle repeatedly around services, at considerable cost both to themselves 
and to public services. It describes this as a cross-cutting challenge requiring a whole-
system response, with local authorities acting as leaders of place and convening agencies 
around common issues.  

The government’s description of what an effective local response should look like is strikingly 
relevant to the Revolving Doors agenda. It calls for clear shared leadership and governance; 
active involvement from public health and the NHS, police, probation, prisons and courts, 
housing, substance misuse services, adult social care, Jobcentre Plus and the voluntary and 
community sector; stronger links between frontline delivery and strategic decision-making; 
routine consideration of co-commissioning and shared outcomes; meaningful lived 
experience involvement in operational and strategic activity; and better sharing and use of 
data to develop a more complete understanding of people and local need.  

There are significant gaps in the current measurement framework, which the government 
itself acknowledges. National data on overlapping need remains weak and the existing 
indicators do not yet adequately capture all five domains of multiple disadvantage. For that 
reason, councils are not currently being formally held to account for performance against the 
multiple disadvantage outcome while further work is undertaken on system-level metrics and 
better data. This presents an important opportunity to ensure that future measures assess 
whether local systems themselves are becoming better at preventing repeated crisis, rather 
than reducing multiple disadvantage to the performance of individual services. 



Taken together, the direction is significant. Rewiring the state provides the wider reform 
philosophy and architecture; devolution creates stronger powers and resources centred 
around place; and the Local Outcomes Framework establishes multiple disadvantage as a 
shared national and local priority requiring precisely the kind of whole-system response that 
Revolving Doors has argued for. 

The policy question is therefore increasingly not whether services should work differently 
around our group, but how places can make that ambition work in practice. 

This is where our work in Greater Manchester becomes particularly relevant. 

Greater Manchester is testing what rewiring looks like in practice 

Since July 2025, Revolving Doors has been working with Greater Manchester Combined 
Authority and local partners to develop a Whole System Approach to Diversion (WSA2D). 
This brings together criminal justice agencies, local government, health and support 
services, voluntary and community organisations and people with lived experience to 
develop more preventative responses to the revolving door cohort in the community, at court 
and in prison, opening up opportunities to divert them into support that addresses the root 
causes of their behaviour. 

Greater Manchester’s WSA2D is the first time local government leadership has committed to 
developing this kind of whole-system response specifically for our cohort. It reflects many of 
the principles now becoming more prominent nationally: prevention and early intervention, 
strategic leadership combined with local flexibility, genuine coproduction and an asset-based 
approach which looks beyond formal services to the resources and relationships available 
within communities.  

Across the programme, Revolving Doors members have worked with Greater Manchester 
partners on the design of community diversion, court-based approaches, pathways for 
women, addiction and recovery commissioning and care in custody. Their involvement 
includes roles in governance and operational design, peer research, practitioner training and 
engagement with grassroots organisations. 

Greater Manchester’s ambition is not simply to create another service or referral pathway. Its 
Whole System Approach to Diversion is intended to change how existing criminal justice, 
health, local government and community services work around the same population. Greater 
Manchester describes its approach to justice devolution as co-designed, co-commissioned 
and co-delivered: a strategic partnership between national government, probation, GMCA, 
statutory services and voluntary and community organisations, with greater shared 
responsibility for risk, resources and outcomes. 

Wigan is the first local testbed for this approach. Rather than beginning with a predetermined 
intervention, partners have started by identifying the revolving door cohort, mapping the 
services and community assets already surrounding them, undertaking reviews alongside 
people with lived experience and identifying where different parts of the system need to work 



differently. The aims are to connect existing local and Greater Manchester resources around 
a shared population, improve sequencing and coordination and test where additional 
interventions are needed. 

The wider Whole System Approach also points towards a more integrated infrastructure for 
diversion: better cross-system information sharing, a clearer route into rehabilitative support 
and a triage approach capable of considering both risk and unmet need.  

Over time, the ambition is for this approach to operate across different points in the criminal 
justice journey, from arrest and charging, through court and sentencing, to release and 
resettlement, rather than treating diversion as something that happens at a single point in the 
system. Its central principle is therefore that the system should adapt around the person, 
rather than expecting an individual experiencing multiple disadvantage to navigate several 
different systems alone. 

Lived experience is part of the operating model rather than an additional consultation 
exercise. Revolving Doors’ whole-system lived experience work is intended to operate 
across policing, probation, courts, health and support services, using peer research, service 
monitoring, co-design and practitioner training as well as bringing lived experience directly 
into governance and oversight. Peer support is also being developed as part of the Wigan 
testbed, particularly for people further away from conventional services. 

Lived experience involvement has also materially changed the design. What could have 
become a conventional pathway into commissioned services has developed into a more 
relational model which includes peer-led support, local recovery communities and grassroots 
organisations. Recovery Community Coordinators have been built into the approach to 
connect the police prevention hub with community-based recovery support, while peer 
workers, police and probation are expected to work much more closely around the same 
individuals rather than operating separate interventions.  

This is the critical connection with the national reforms. WSA2D is testing whether services 
which retain different statutory duties, budgets and accountabilities can nevertheless begin 
to share responsibility for the same people and outcomes. In that sense, it is not simply a test 
of service integration but of whether the state can operate differently around a place and 
population, offering a practical criminal justice expression of the wider ambition to rewire the 
state. 

Devolution must travel through the system 

Our experience in Greater Manchester also points to an important qualification in how 
devolution is understood. A combined authority provides a powerful strategic geography 
within which political leadership can be exercised, different public services convened and 
reform connected to wider priorities, but Greater Manchester is not one operational ‘place’. 
Greater Manchester’s own conception of justice devolution is useful here. It is explicitly not 
based on a linear transfer of responsibility from national government to GMCA. Instead, the 
ambition is to combine national responsibilities both with strategic leadership at Greater 



Manchester level and locally designed delivery, supported by co-design, co-commissioning 
and co-delivery with lived experience. That is important because the public services required 
to prevent repeated crisis and offending will continue to operate at different geographical 
levels. The task is therefore not to force them all into one bloc, but to create the 
relationships, freedoms and accountability that allow them to behave as one system around a 
shared population. 

Developing the Wigan approach has required sustained relationship-building, detailed 
system mapping, practitioner engagement, operational design and agreement about risk, 
accountability and information sharing. Manchester, Oldham, Bury, Salford and others each 
have different service configurations, leadership relationships, community assets and 
operational pressures, so the Wigan model cannot simply be lifted and dropped into another 
borough. 

The government’s devolution agenda therefore needs to enable power to travel through the 
system rather than simply move from Whitehall to Strategic Authorities. National government 
has an important role in establishing rights, standards, outcomes and accountability; 
Strategic Authorities can provide leadership, align systems and resources and create the 
conditions for reform; local areas need sufficient flexibility to develop approaches around 
their populations and existing infrastructure; and neighbourhood and community 
organisations need to be recognised as part of the system through which prevention is 
delivered. 

This also has implications for scale. Our learning from Greater Manchester is that what can 
travel is not necessarily the precise Wigan operating model, but the method through which it 
is being developed: identify a clearly defined population; understand how the existing system 
is interacting with them; map local services and community assets; bring lived experience 
into the diagnosis and design; create shared ownership across services; test changes deeply 
in a defined place; and adapt as implementation reveals what works and what does not. 

That approach offers a practical application of a test, learn and grow philosophy: thinking at 
the scale of whole systems while being disciplined about where and how change is tested in 
practice. 

The revolving door should be a test case for the rewired state 

For Revolving Doors, the next step should be to make the revolving door cohort a practical 
test of whether the Government’s new architecture can deliver its ambition for more 
preventative and integrated public services. 

Our group is particularly well suited to such a test precisely because responsibility is 
currently distributed so widely. No single justice intervention can address the combination of 
homelessness, addiction, mental ill-health, trauma and poverty experienced by many people 
in the cohort, while the costs and benefits of intervention are distributed across policing, 
courts, prisons, health, housing, welfare and local government. A place-based system with 



stronger alignment between those services and greater flexibility over resources offers a 
much better environment in which to take collective responsibility for prevention. 

The inclusion of multiple disadvantage within the Local Outcomes Framework strengthens 
that case. Government has already identified the population as a national priority and set an 
expectation that places develop whole-system responses around it. WSA2D provides an 
opportunity to test how that expectation can be translated into practice for people whose 
multiple disadvantage is closely connected to repeat offending, and to identify what national 
government, Strategic Authorities and local systems each need to do differently. 

This is also increasingly important as sentencing policy moves away from short custodial 
sentences. A community alternative will only represent genuine reform if the housing, health, 
treatment, probation and community infrastructure surrounding the person can respond 
differently. Changing the sentence without changing the system around the person risks, at 
best, moving the revolving door from prison into the community rather than breaking it. At 
worst, it defers the prison sentence and inevitable prison capacity crisis. 

Our proposition is therefore not for another national programme for prolific offenders, nor for 
the Wigan model to be mandated across England. Government should instead use the 
emerging architecture of devolution and the Local Outcomes Framework to enable places to 
organise existing services and resources differently around a nationally recognised 
population. That means establishing shared outcomes, giving local systems greater freedom 
to sequence and align provision across organisational boundaries, enabling co-
commissioning and the pooling of preventative resources where this would improve 
outcomes, embedding lived experience within design and accountability, and investing in 
rigorous testing and learning so that successful approaches can grow. 

The Government is beginning to rewire the architecture of the state. It has also begun to 
align public services around place and, through the Local Outcomes Framework, to establish 
clearer shared responsibility for people experiencing multiple disadvantage. The challenge 
now is to ensure that those changes alter how the state behaves around people. 

Greater Manchester’s Whole System Approach to Diversion provides an important 
opportunity to test how these ambitions can be brought together, using devolution not simply 
to move power, but to enable public services to share responsibility, intervene earlier and 
address the causes of repeated crisis and offending rather than repeatedly paying for their 
consequences. 

What next? A challenge to the Prime Minister and Cabinet Office 

The government has committed to rewiring the state, devolving power and rebuilding public 
services around people and place. The revolving door should be one of the first tests of 
whether that ambition can be translated into practice. 

The 30,000–50,000 people caught in the revolving door are not the responsibility of any 
single department. They repeatedly interact with policing, courts, probation, prisons, A&E, 



mental health, substance use, homelessness, housing and welfare services. The £5.2 billion 
cost of this cohort is therefore not simply a justice problem. The highest costs in response to 
their crime accrue to the NHS (£101m annually in staff cost). And this is without counting the 
wider health costs of a group experiencing high health inequality. This is the cost of a 
fragmented state. 

We are calling on the Prime Minister and Cabinet Office to: 

• Make ending the revolving door a flagship test of the Rewiring the State agenda 
through Test, Learn and Grow. By choosing a cohort where government failure is 
visible, measurable and costly, it is possible to demonstrate what a genuinely joined-
up state can achieve.  
 

• Create clear cross-government ownership. Cabinet Office should convene MoJ, 
Home Office, DHSC, MHCLG, DWP and Treasury around a single shared objective 
for people experiencing multiple disadvantage and repeated contact with the criminal 
justice system. No more passing the problem, and the cost, between departments.  
 

• Give criminal justice a clearer place within the devolution settlement. As health, 
policing, employment and other public services become increasingly organised 
around Strategic Authorities and place, government should examine how probation, 
rehabilitation and other parts of the justice system can participate more fully in 
shared local outcomes, commissioning and prevention. This does not require the 
wholesale devolution of criminal justice, but it does require national justice structures 
to operate in ways that enable rather than frustrate place-based reform. 
 

• Identify the cohort nationally. Build on Revolving Doors’ work with Newton to 
understand who the 30,000–50,000 people are, what services they are interacting 
with, where the state is repeatedly intervening and where earlier action could prevent 
crisis and offending.  
 

• Establish a small number of place-based test sites with genuine freedoms to 
work differently. Greater Manchester provides a starting point, with Wigan offering 
an existing local testbed. Government should work with a small number of different 
areas, including places such as Nottingham, to test what greater local flexibility over 
justice, health, housing, policing and other services makes possible. This should 
include the ability to align and sequence existing provision, co-commission across 
institutional boundaries, pool or devolve relevant preventative funding where 
appropriate, improve information sharing and meaningfully bring community 
organisations into the operating model. The purpose should not be to create another 
programme for the cohort, but to test what changes when existing public services are 
enabled to take collective responsibility for it. This is emphatically not more “statutory 
services doing statutory things”. 
 



• Move from departmental targets to shared outcomes. Success should be 
measured through reduced offending and crisis demand alongside improvements in 
housing stability, health, recovery, relationships and engagement with services. Local 
systems should be accountable collectively for the outcomes experienced by people, 
not simply individual service outputs.  
 

• Remove the barriers that prevent shared responsibility. Government should use 
the test sites to identify and remove the practical obstacles that stop services 
behaving as one system around the same population. These include fragmented 
funding and commissioning, incompatible data and information-sharing 
arrangements, short-term programmes, workforce and vetting barriers, misaligned 
geographical footprints and accountability rules that encourage organisations to 
protect individual budgets rather than maximise outcomes for the wider system. 
 

• Put lived experience into the machinery of reform. People who repeatedly 
encounter these systems understand where institutional handovers, thresholds and 
assumptions break down. Co-production should therefore extend beyond 
consultation on individual services. People with lived experience should contribute to 
system diagnosis, service and pathway design, workforce development, monitoring 
and governance at both national and local level. Greater Manchester’s whole-system 
approach provides one model for how lived experience can operate across agencies 
rather than sit alongside them. 
 

• Let places retain some of the dividend from prevention. Where integrated local 
approaches reduce demand on prisons, policing, A&E, homelessness and other crisis 
services, a proportion of those savings should be recycled into the places and 
services that prevented the cost in the first place. 

 
 
Greater Manchester’s Whole System Approach to Diversion provides an important 
opportunity to test how these ambitions can be brought together. Its significance lies not in 
providing a model that can simply be replicated elsewhere, but in testing a different 
relationship between national government, strategic authorities, local systems, communities 
and people with lived experience. If that approach can enable services to share 
responsibility, intervene earlier and address the causes of repeated crisis and offending 
rather than continually paying for their consequences, it will offer an important lesson not 
only for criminal justice reform, but for what a genuinely rewired state looks like in practice. 
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