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Executive Summary
The purpose of this report is to analyse the organizational transformation within Pembrokeshire County Council’s Building Maintenance department in the wake of the COVID-19 pandemic. By examining the shift from traditional, reactive maintenance cycles to a modernised, digital-first operation, this report evaluates how Pembrokeshire County council navigated unprecedented logistical and safety challenges. The analysis is anchored in Kurt Lewin’s Force Field Analysis and Three-Step Change Model, supplemented by Herzberg’s Two-Factor Theory of motivation to assess the human element of change.
The findings indicate that the pandemic served as a radical "driving force" event, forcing the council to abandon long-standing manual processes. Driving forces, such as urgent public health mandates and the necessity for remote inspections, ultimately overcame significant restraining forces, including supply chain disruptions and restricted physical access to properties. Through the "Changing" phase, the department successfully implemented innovations such as virtual damage assessments and a strategic redeployment of staff toward critical infrastructure and void management. These actions ensured that statutory compliance and community safety were maintained despite a reduced workforce.
Additionally, the report explores how leadership supported staff motivation during this period of high stress. By first addressing "Hygiene Factors" specifically physical safety and job security the council successfully lowered employee resistance. Subsequently, by involving the workforce in the rollout of new digital tools, such as the Housing Online portal, the council leveraged "Motivators" like responsibility and professional achievement to drive long-term engagement.
The report concludes that while the council has reached a new, more resilient equilibrium often termed "Building Back Better" there remain areas for further improvement. While digital capability has seen a permanent increase, the council must now address the resulting maintenance backlog and ensure that the shift toward technology does not lead to digital exclusion for vulnerable residents. Overall, the transition highlights that when driving forces are strategically aligned with employee motivation, local authorities can successfully transform a period of crisis into a permanent culture of organizational agility and improved service delivery.
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Introduction
Pembrokeshire County Council was established in 1889, the authority manages an extensive and diverse property portfolio, ranging from social housing and primary schools to critical infrastructure like leisure centres and corporate administrative buildings. Traditionally, the council’s building maintenance department operated on a hybrid model of Planned Preventative Maintenance (PPM) and reactive repairs, aimed at ensuring statutory compliance and tenant safety across the county. 
Pembrokeshire County Council building maintenance changed significantly due to COVID-19, shifting from routine planned works to a focus on emergency repairs, heightened hygiene protocols, and the adoption of digital technologies for inspections. The pandemic forced a rapid, safety-driven adaptation of maintenance strategies, resulting in backlogs for non-essential work while accelerating the digitalization of services
Kurt Lewin’s Force Field Analysis (1951) is a change management tool that analyses the forces driving and restraining organizational change to achieve equilibrium or transition. It posits that situations are held in balance by opposing forces; to implement change, one must increase driving forces and decrease restraining forces.
If I apply Kurt Lewin’s Force Field Analysis model to organisational change within Pembrokeshire County Council building maintenance, I can examine the driving forces pushing change forward and the restraining forces resisting change.
Lewin argues that change occurs when driving forces outweigh restraining forces argues that change occurs when driving forces outweigh restraining forces. Effective leaders must either strengthen drivers or reduce resistance.











Main findings
Organisational change can be defined as the process through which organisations move from a current state to a desired future state in response to internal or external pressures (Van de Ven and Poole, 1995). Change may involve alterations to structures, processes, technologies or behaviours and is often necessary to maintain effectiveness, compliance and organisational resilience.
Change management refers to the structured approach used to plan, implement and sustain organisational change while addressing both technical processes and the human impact of change (Hayes, 2025). Effective change management seeks to minimise resistance, support employees through transition and ensure that new ways of working become embedded within the organisation.
One of the most influential frameworks for understanding organisational change is Kurt Lewin’s Force Field Analysis, which conceptualises change as a balance between driving forces and restraining forces within an organisation (Lewin, 1951). According to Lewin, change occurs when driving forces outweigh restraining forces, disrupting the existing equilibrium and enabling movement towards a new state.
Applying Lewin’s Force Field Analysis to pandemic‑era maintenance reveals that urgent regulatory compliance and the need for remote, safe operations acted as powerful driving forces for rapid organisational change. However, this shift was constrained by significant restraining forces, including restricted physical access, supply‑chain disruption and workforce shortages.














Driving Forces for Change
Using Lewin’s Force Field Analysis, several strong driving forces emerged that pushed the organisation toward rapid and, in many cases, unavoidable change during the COVID‑19 pandemic. These forces created pressure to adapt operational practices, service delivery models, and workforce deployment to maintain safety, compliance, and continuity of essential services.
• Public Health and Safety Regulations
Government guidance and public health legislation introduced to limit the spread of COVID‑19 acted as a major catalyst for change. The organisation was required to implement new health and safety measures, including enhanced ventilation, increased sanitisation regimes, and strict social distancing protocols within public and communal buildings. These requirements necessitated immediate changes to working practices, risk assessments, and building management procedures, making traditional approaches to facilities and property management no longer viable.
• Emergency Compliance Requirements
Despite widespread disruption, statutory responsibilities such as gas safety inspections, fire safety checks, and essential maintenance remained legally mandatory. The need to continue meeting these compliance obligations drove the organisation to develop alternative and safer methods of service delivery. This included revised inspection schedules, lone‑working protocols, and the use of specialist contractors. Failure to comply posed significant legal, financial, and reputational risks, reinforcing the urgency for change.
• Need for Remote and Digital Solutions
Social distancing and restricted site access accelerated the need for remote working solutions. The organisation was driven to adopt digital tools such as virtual inspections, remote diagnostics, and online communication platforms to maintain oversight of buildings and assets. This shift supported business continuity while reducing physical contact, and it highlighted the importance of digital transformation as a long‑term strategic priority rather than a temporary response.
• Urgent School and Critical Facility Requirements
Certain facilities, particularly schools supporting key workers and other critical infrastructure, were required to remain operational throughout the pandemic. These environments demanded high levels of maintenance and compliance under increased health risks. The need to keep these services running safely acted as a powerful driving force, compelling the organisation to prioritise resources, introduce specialised safety procedures, and adapt maintenance strategies to high‑risk conditions.
• Workforce Redundancy and Operational Flexibility
High levels of staff absence due to illness, self‑isolation, or caring responsibilities created pressure to introduce more flexible workforce arrangements. This included redeploying staff to critical functions, upskilling employees to cover essential roles, and revising job responsibilities. The need to maintain service delivery with reduced staffing levels drove changes in workforce planning, decision‑making processes, and managerial approaches.




























Lewin’s Force Field Analysis, restraining forces against organisational change
There were several restraining forces during the change process, which limited both the effectiveness and speed of implementation. According to , such resistance arises from forces that oppose change and maintain the existing organisational equilibrium.

• Social Distancing and Access Restrictions
Public health guidance and lockdown measures significantly restricted access to tenant properties. This prevented staff and contractors from carrying out routine repairs, inspections, and compliance checks . As a result, non‑urgent maintenance was delayed, service backlogs increased, and opportunities for face‑to‑face engagement with tenants were greatly reduced. These constraints created operational bottlenecks and reduced the organisation’s ability to maintain normal service standards.
• Financial Pressures
The organisation faced increased financial strain due to limited budgets alongside rising operational costs. Additional expenditure on personal protective equipment (PPE), enhanced cleaning regimes, and modified working practices reduced the funds available for core service delivery and improvement initiatives. These financial pressures restricted investment in innovation, staff development, and new systems, thereby acting as a strong force resisting change.
• Supply Chain Disruption
Global and national supply chain interruptions led to shortages of essential materials, components, and equipment required for repairs and maintenance. Extended delivery times and reduced supplier availability made it difficult to plan and complete work efficiently. This uncertainty undermined productivity, increased costs, and slowed progress toward implementing new or improved ways of working.
• Workforce Shortages
Staff availability was significantly reduced due to illness, self‑isolation requirements, and caring responsibilities. These workforce shortages placed additional pressure on remaining staff, increased workloads, and limited the organisation’s capacity to adapt to change. Reduced staffing levels also hindered training, collaboration, and the consistent application of new processes.
• Technological Limitations
Existing digital infrastructure was insufficient to fully support a rapid transition to remote or virtual management. Limitations in hardware, software, and digital skills restricted effective remote working, online inspections, and virtual communication with tenants and colleagues. This slowed decision‑making, reduced efficiency, and created resistance to change by exposing gaps in technological readiness.


Lewin’s three step change management model 
(Unfreeze → Change → Refreeze)
Lewin’s three-step change management model—Unfreeze, Change, and Refreeze—provides a structured approach to implementing organizational change by preparing for, executing, and anchoring new behaviours. It focuses on overcoming inertia, moving to a new state, and stabilizing it to ensure the change becomes permanent, often likened to changing the shape of an ice cube.
Unfreeze  
The pandemic acted as the ultimate unfreezing event, instantly disrupting the status quo and rendering Pembrokeshire County Council’s traditional, in-person routine maintenance cycles entirely unviable. This sudden shift forced an immediate organizational acceptance that "business as usual" was no longer an option, necessitating a rapid transition toward an emergency-only, risk-assessed approach for all building maintenance activities. To manage this safely, Pembrokeshire County Council had to categorise its asset portfolio and identify critical facilities—such as hospitals, care homes, high-rise accommodation, and crematoriums—that required uninterrupted service to maintain public health and safety. This initial stage was crucial for breaking down existing operational habits and redeploying resources to where they were most urgently needed, effectively bypassing the old maintenance model to make way for the COVID-secure innovations that followed in the recovery and regeneration strategy.
Change
During the transition phase following the pandemic, Pembrokeshire County Council actively reshaped its operational model to overcome a range of “Restraining Forces,” including workforce shortages, social isolation, digital exclusion, and service disruption. A central driver of this transformation was accelerated digital adoption: maintenance teams introduced virtual inspections using digital diagnostic tools to assess property condition and safety remotely, reducing physical entry into tenant homes while maintaining statutory compliance. In parallel, Pembrokeshire County Council implemented a strategic redeployment and specialisation programme, shifting staff from non-essential cosmetic works and leisure services into critical areas such as void management, essential health and safety checks, and the Community Hub delivered in partnership with PAVS, Delta Wellbeing, and Hywel Dda University Health Board to support vulnerable and shielding residents. Broader digital inclusion initiatives, including Connect Pembrokeshire and Digital Communities, provided residents with loaned tablets, MiFi devices, and digital skills training, while the Technology Enabled Care Team expanded virtual care through assistive technologies and a “try before you buy” smart home demonstration flat. Internally, Pembrokeshire County Council accelerated agile, and hybrid working practices, building on pre-pandemic foundations, and modernised its financial and operational infrastructure through the One Council Enterprise Resource Planning system with Technology One, consolidating finance and procurement into a digital-first platform. These changes were underpinned by enhanced safety measures, including rigorous Personal Protective Equipment protocols and updated Risk Assessment Method Statement for contractors, and collectively formed part of the Pembrokeshire Recovery and Regeneration Strategy 2020–2030, enabling Pembrokeshire County Council to maintain service continuity, protect community safety, and embed a sustainable, technology-enabled “new normal.”


Refreeze 
This phase of the process aligns with the refreezing stage of organisational change, during which new practices are formally embedded to ensure they become the accepted and enduring way of working rather than temporary responses to crisis. From a theoretical perspective, refreezing involves stabilising change by integrating new systems, behaviours and controls into everyday operations, policies and long‑term strategies, thereby preventing regression to pre‑crisis practices. In the context of post‑pandemic recovery, this approach is often described as “Building Back Better”, which emphasises using disruption as an opportunity to improve organisational resilience, efficiency and service quality rather than merely restoring previous arrangements. Organisations can achieve this effectively by institutionalising successful innovations, investing in workforce capability and ensuring that new processes are supported by appropriate digital infrastructure and governance mechanisms. Pembrokeshire County Council’s decision to make COVID‑era changes permanent—such as replacing paper‑based reporting with the Pembrokeshire Housing Online portal, strengthening supply‑chain management, and embedding health and safety considerations into routine maintenance activities—demonstrates this process in practice. By formally incorporating these changes into long‑term operational planning, the Council has ensured that its more community‑focused, digitally enabled and resilient approach to building maintenance is sustained beyond the immediate crisis, leaving the organisation better prepared for future disruption.









How Employees were guided and supported during Covid-19
To effectively guide Pembrokeshire County Council staff through the transition from traditional maintenance to a digital-first, risk-based model, managers could integrate Herzberg’s Two-Factor Theory with Lewin’s change stages to safeguard motivation. 
During the unfreezing phase, the priority is addressing Hygiene Factors, the fundamental workplace elements that prevent dissatisfaction. This involves providing explicit COVID-19 safety protocols and guaranteed access to PPE to mitigate the "Workforce Shortages" and "Access Restrictions" identified as restraining forces. By ensuring job security during redeployment to critical hubs, Pembrokeshire county council removes the baseline anxiety that stifles change, creating a stable foundation for transition.
As the council moves into the changing phase, the focus shifts to Motivators and internal drivers like achievement and recognition. Rather than mandating the Housing Online portal, Pembrokeshire county council can empower maintenance teams by involving them in the design of digital workflows and virtual inspection protocols. This grants employees a sense of autonomy and responsibility, turning a technological hurdle into a professional development opportunity. Leveraging Public Health Wales’s wellbeing initiatives during this stage provides the emotional scaffolding needed to maintain performance when the "Maintenance Debt" backlog feels overwhelming.
Finally, in the refreezing stage, Pembrokeshire County council must solidify these gains by formally embedding the new digital-first standards into the Pembrokeshire Corporate Strategy. Motivation is sustained long-term by offering advancement opportunities for staff who have mastered the new tech-driven environment. By aligning the council’s long-term recovery goals with individual performance recognition, Pembrokeshire County council transforms the "fiscal hangover" of the pandemic into a culture of continuous improvement, ensuring that the high-energy adaptation seen during the crisis becomes the permanent, motivated standard for the workforce.









Conclusion 
Rather than viewing change models solely as implementation tools, integrating Herzberg’s Two‑Factor Theory with Lewin’s stages of change enables organisations to examine how employee motivation can be protected and strengthened throughout large‑scale operational transitions. In the context of Pembrokeshire County Council’s shift from traditional maintenance practices to a digital‑first, risk‑based model, this combined framework provides insight into how staff engagement can be sustained during prolonged uncertainty and disruption.
During the unfreezing stage, the primary motivational concern is the management of Hygiene Factors, the baseline conditions required to prevent dissatisfaction. For Pembrokeshire County Council, this involves the provision of clear COVID‑19 safety protocols, guaranteed access to PPE and transparent communication around redeployment, directly addressing workforce anxieties linked to access restrictions and perceived job insecurity. By safeguarding employment stability and ensuring safe working conditions while staff were redirected to critical hubs, the Council removed sources of uncertainty that could otherwise inhibit openness to change, thereby creating the psychological stability necessary for transition.
As the organisation entered the changing phase, motivational emphasis naturally shifts towards Motivators, such as achievement, responsibility and professional growth. Rather than imposing digital tools such as the Pembrokeshire Housing Online portal through directive control, this stage provides an opportunity to enhance motivation by involving maintenance teams in shaping new workflows, virtual inspection protocols and reporting practices. This participatory approach supports autonomy and skill development, reframing technological adaptation as a form of professional advancement rather than an imposed burden. The use of wellbeing support, including Public Health Wales initiatives, further reinforces motivation by providing emotional and social support while staff work through maintenance backlogs and increased operational pressure.
In the refreezing stage, motivation is sustained by embedding these learning gains and behaviours into formal organisational structures. By aligning new digital‑first standards with the Pembrokeshire Corporate Strategy and recognising staff competence through progression opportunities and role development, the Council reinforces a clear connection between individual contribution and organisational recovery. This alignment transforms short‑term crisis adaptation into a lasting culture of continuous improvement, ensuring that the heightened commitment and flexibility displayed during the pandemic becomes the expected and motivated norm rather than an emergency exception.
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