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Please note this ‘Call for Sites’ is for five or more dwellings or economic development
on sites of 0.25 ha (or 500sqm of floor space) and above, Gypsy, Traveller and Show
People and Minerals and Waste sites.
The identification of sites does not imply that the Council considers that the site is suitable for
development, either now or in the future. It cannot be taken as representing either an intention to
allocate these sites, or as a material consideration in the determination of a planning application.
Potential sites that have been identified will be further tested through the Plan‐making process,
including through the Spatial Distribution and Site Assessment Process, Sustainability
Appraisal/Strategic Environmental Assessment, several stages of public participation and
independent examination.
Please also note that all the responses and information received as part of the ‘Call for Sites’ will be
published and made available for public viewing as part of the open and transparent Plan making
process.

NOTE: Please read the accompanying guidance note here before completing this form and complete a
separate form for each site that you are submitting to the Council.

Please return your completed form and any accompanying supporting
material to Planning Policy, Warrington Borough Council no later than
5.00pm on Monday 05th December 2016.
By e‐mail: ldf@warrington.gov.uk
By post: Planning Policy, Warrington Borough Council, New Town House, Buttermarket Street,
Warrington, WA1 2NH
Should you require further advice and guidance on completing this form, please contact the
Planning Policy Team by telephone on 01925 442841 or by e‐mail to ldf@warrington.gov.uk

(1) Your Details
Please provide your contact details and those of your agent (if applicable). Where provided, we will use your
Agent’s details as our primary contact.

Your details

Your Agent’s details

Name

Colin Griffiths

Position

Director

Organisation

Brooklyn Holdings Ltd

Satnam Planning Services Ltd
17 Imperial Square

Address
Cheltenham

Town

GL50 1QZ

Postcode

Telephone
Email address

(2) Site Details
Please provide the details of the site you are suggesting. If you are suggesting more than one site, please use a
separate form.

Name of site /other names
it’s known by

land east of Clay Lane,

Address

Town
Postcode

Ordnance Survey
Grid Reference

Burtonwood, Warrington

WA5 4HH
Easting :

Northing :

Site area (hectares)

approx 26 ha.

Net developable area
(hectares)

To be determined, but in the region of 18ha.

What is your interest in the
site? (please tick one)

Owner

✔

Lessee

Prospective Purchaser

Neighbour

Other

Please state:

Please Note: It is essential that you provide a map showing the site’s location and
detailed boundaries for each submission.

(3a) Proposed future use(s)
Please indicate the preferred use that you would like the site to be considered for. Please also indicate any other
uses you would consider acceptable. If you wish the site to be considered for a mix of uses, please tick all uses that
apply.

Residential
Preferred future use

Gypsy &
Employment
Travellers

Retail

Leisure

Other*

✔
✔

Alternative future use(s)
Number of

houses: 500 Pitches:

Potential Capacity

SqM

SqM

SqM

SqM

or flats:

Employment Use Class (E.g. B1)
* If “Other”, please indicate which
use(s):
Potential
Density

Various densities across the site to provide a mixed housing proposal.
Has any design, viability, master planning work or
other studies been undertaken for any proposed use?

(3b) Proposed future use(s) - Minerals and Waste
Details:

Yes

✔

No

(4) Site Ownership
Please record the site ownership details. If there are more than three owners, please record the fourth owner, etc.
on a separate sheet. Please indicate the extent of individual landholding(s) on the site map.
If you do not know who owns the site, please state so below.

Owner 1

Owner 2

Owner 3

Name

Address
Town
Postcode

Or: I do not know who owns the site
Has the owner (or each owner) indicated support for proposed redevelopment?
Please also record these details for the 4th and subsequent owners (where necessary).

Yes
No
Don’t know
Are there any
Restrictive
Covenants &
Ransom Strips
affecting the site?

None.

(5) Market Interest
Please choose the most appropriate category below to indicate what level of market interest there is in the site:

Any comments
Site is owned by a developer
Site under option to a developer
Enquiries received
Site is being marketed
None
Not known

✔

(6) Site Condition
Please record the current use(s) of the site (or for vacant sites, the previous use, if known) and the neighbouring
land uses.

Current use(s)

Neighbouring Uses
If vacant

Open fields.

Residential to the north and west (Burtonwood).

Previous use(s)
Date last used

What proportion of the site is made up of buildings, and what proportion is (open) land?
approx %
95
55 Proportion not covered by buildings
Proportion covered by buildings approx%
If there are buildings on the site, please answer the following questions:
n/a
How many buildings are there on the site?
What proportion of the buildings are currently in use?
% in use:
% derelict:
% vacant:
Are any existing buildings on the site proposed to be converted?

buildings
%
%
%

n/a

For the parts of the site not covered by buildings, please answer these questions:
What proportion of the land is currently in active use?
%
100
What proportion is greenfield (not previously developed)?
What proportion is previously developed and cleared?
What proportion is previously developed but not cleared?
(e.g. demolition spoil, etc.)

100

% (A)*
% (B)*
% (C)*

* A plus B plus C should add to 100%.
Please provide any additional comments on a separate sheet if necessary.

(7) Constraints to Development
Please tell us about any known constraints that will affect development for the proposed use, details of what action
is required, how long it will take and what progress has been made.
Please use a separate sheet where necessary to provide details. If using separate sheets, it would be helpful to
make reference there to the particular constraint, e.g (7)(e) – Drainage.

Yes,
No or
Don’t
know
no

a) Land contamination
b) Land stability
c) Mains water supply
d) Mains sewerage
e) Drainage, flood risk
f) Tree Preservation
Orders
g) Electricity supply
h) Gas supply
i) Telecommunications
j) Highways

no

available

available

low risk

none
affected

available

available

available

access
available

k) Ownership, leases
etc.

no

l) Ransom strips,
covenants

no

m) Other (Please
provide details)

n/a

Nature and severity of
constraint *

Action
needed,
timescales
and progress

Confirmed by
technical study
or by service
provider?
Yes
No

(8) Site Availability
Please indicate when the site may be available

Excluding planning policy constraints, when do you believe this site could be available for
development?
Immediately Yes

(Note: to be “immediately available”, a site must be cleared, unless being considered for
conversions.)

If not immediately, please state when it could be available: During the plan period.
If the site is not available immediately, please explain why – e.g. the main constraint(s) or
delaying factor(s) and actions necessary to remove these:

(9) Any Other Information
Please tell us anything else of relevance regarding this site if not already covered above that will ensure that it
contributes positively to the achievement of sustainable development. Please use a separate sheet/s if necessary.

See the attached/ enclosed Site Appraisal prepared by Appleton's as a response to the LA
Arup report Assessment.

Planning Policy– Warrington Borough Council,
New Town House, Buttermarket Street, Warrington, WA1 2NH
ldf@warrington.gov.uk
01925 442841

This form is available in other formats or languages on request.
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1.0

1.1

1.2

1.3

1.4

1.5

Introduction
This Technical Report on Housing Issues has been prepared by Nathaniel
Lichfield & Partners [NLP] on behalf of Satnam Planning Services Ltd
[Satnam]. It analyses the objective assessment of housing need (both market
and affordable) for Warrington Borough, the extent to which the Borough can
demonstrate a 5-year housing land supply and the likely overall housing
requirement.
It accompanies representations made to Warrington Borough Council’s
[WBC’s] Local Plan Review: Scope and Contents document (October 2016).
The Local Plan Review relates to a 20-year period ending in 2037.
The Local Plan Core Strategy [WLPCS] was adopted in 2014, setting a
housing requirement of 10,500 (500 dwellings per annum [dpa]) between 2006
and 2027. However, following the adoption of the WLPCS there was a
successful High Court Challenge that resulted in the removal of the housing
policies from the Local Plan.
As a consequence, the Council’s overall housing requirement was overturned
and a new Strategic Housing Market Assessment [SHMA] commissioned for
the wider Mid-Mersey HMA including the Boroughs of St Helens and Halton.
This document, published in January 20161, identified a housing need of 839
dwellings per annum [dpa], (inclusive of 220 affordable units) for Warrington
Borough over the period 2014 to 2037. A subsequent Addendum, published in
October 20162, provides an additional scenario based on alternative growth
options derived from the Local Enterprise Partnership’s [LEP] devolution
proposals. This projects a growth of 31,000 new jobs from 2015 to 2040
(+28,520 net additional jobs over the SHMA period to 2037). As a result, this
gives a revised housing need of 984 dpa for this additional scenario.
The Council considers that this number of jobs to be ‘realistic’ based on a
comparison with past trends and the level of employment land identified in the
Economic Development Needs Assessment [EDNA], which was published in
October 20163 and identified a requirement for 381 hectares of employment
land over the next 21 years based on the LEP devolution deal scenario:
“As the SHMA was based on a baseline forecast of employment growth, it has
been necessary to revisit the housing need figure to ensure it is in line with the
increase in job numbers envisaged. To ensure a balance between homes and
jobs, it will be necessary to increase the minimum supply of homes to around
1,000 per annum”4

1.6

In reviewing its evidence base WBC found that it is unable to accommodate all
of its development needs within its existing urban area and/or on greenfield

1

GL Hearn (January 2016): Mid Mersey Strategic Housing Market Assessment for Halton, Warrington and St Helens Councils.
GL Hearn (October 2016) Mid Mersey SHMA, Addendum for Warrington
3
BE Group (October 2016) Economic Development Needs Study for Warrington Borough Council
4
WBC (October 2016): Local Plan Review Scope and Contents Document, §2.13
2
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sites beyond the Green Belt. WBC concludes that sufficient Green Belt land
releases are needed to deliver a further 5,000 homes and 261 hectares of
employment land over the next 20 years.
1.7

1.8

In this regard, the Local Plan Review: Scope and Contents document focuses
on three strategic matters which WBC believes will have a significant impact on
the future planning strategy for the area. These are:
1

The provision of land and level of housing development that can be
accommodated within Warrington, taking into account Objectively
Assessed Needs [OAN];

2

The provision of land for economic development and a growing local
economy taking into account OAN; and,

3

Ensuring the timely delivery of new and improved physical and social
infrastructure required to meet the needs of new development and
mitigate the impacts on existing communities.

This Technical Report focuses on Strategic Matter 1 and assesses the level of
housing required within Warrington during the plan period, the assessment of
supply to address that need and other matters including the alignment with the
Council’s ambitious economic growth strategy.

Context
1.9

The Framework outlines a two-step approach to setting housing requirements
in Local Plans. Firstly, to define the full objectively assessed need [OAN] for
development and then secondly, to set this against any adverse impacts or
constraints which would mean that need might not be met. This is enshrined in
the approach set out in the Framework [§14] which sets out the presumption in
favour of sustainable development:
“For plan-making this means that:


LPAs should positively seek opportunities to meet the development
needs of their area;



Local Plans should meet objectively assessed needs, with sufficient
flexibility to adapt to rapid change, unless:
any adverse impacts of doing so would significantly and
demonstrably outweigh the benefits, when assessed against the
policies in this Framework taken as a whole; or
-

1.10

specific policies in this Framework indicate development should be
restricted.”

The Framework goes on to set out that in order to 'boost significantly' the
supply of housing, LPAs should:
"use their evidence base to ensure that their Local Plan meets the full
objectively assessed needs for market and affordable housing in the housing
market area, as far as is consistent with the policies set out in the
framework…" [§47]

P2

12758525v4

Warrington Local Plan Review: Scope & Contents Document : Assessment of Housing Requirement and
Supply

1.11

The first Framework then sets out that in evidencing housing needs:
“LPAs should have a clear understanding of housing needs in their area. They
should:


prepare a SHMA to assess their full housing needs, working with
neighbouring authorities where housing market areas cross
administrative boundaries. The Strategic Housing Market Assessment
should identify the scale and mix of housing and the range of tenures that
the local population is likely to need over the plan period which:
meets household and population projections, taking account of
migration and demographic change;
-

addresses the need for all types of housing, including affordable
housing and the needs of different groups in the community…; and

-

caters for housing demand and the scale of housing supply
necessary to meet this demand…” [§159]

1.12

Furthermore, the core planning principles set out in the Framework [§17]
indicate that a planned level of housing to meet objectively assessed needs
must respond positively to wider opportunities for growth and should take
account of market signals, including housing affordability.

1.13

The Framework is supplemented by the Practice Guidance which was
published as an online tool in March 2014. The Practice Guidance provides an
overarching framework for considering housing needs, but also acknowledges
that:
“There is no one methodological approach or use of a particular dataset(s) that
will provide a definitive assessment of development need”5.

1.14

The Guidance states that household projections published by CLG should
provide the starting point estimate of overall housing need6. Housing need, as
suggested by household projections, should be adjusted to reflect appropriate
market signals, as well as other market indicators of the balance between the
demand for and supply of dwellings. Relevant signals may include land prices,
house prices, rents, affordability (the ratio between lower quartile house prices
and the lower quartile income or earnings can be used to assess the relative
affordability of housing), rate of development and, overcrowding7.

1.15

In areas where an upward adjustment is required, plan makers should set this
adjustment at a level that is reasonable. The more significant the affordability
constraints (as reflected in rising prices and rents, and worsening affordability
ratio) and the stronger other indicators of high demand (e.g. the differential
between land prices), the larger the improvement in affordability needed and,
therefore, the larger the additional supply response should be8.

1.16

The Guidance recognises that market signals are affected by a number of

5

2a-005-20140306
2a-015-20140306
7
2a-019-20140306
8
2a-020-20140306
6
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economic factors, and plan makers should not attempt to estimate the precise
impact of an increase in housing supply. Rather they should increase planned
supply by an amount that, on reasonable assumptions and consistent with
principles of sustainable development, could be expected to improve
affordability, and monitor the response of the market over the plan period9.
1.17

1.18

Although the Practice Guidance notes that demographic trends should be
applied as a starting point when assessing the OAN, it goes on to state that
consideration should also be given to the likely change in job numbers. This
supports the importance that the Framework [§158] places on the economy
and the requirement to “ensure that their assessment of and strategies for
housing, employment and other uses are integrated, and that they take full
account of relevant market and economic signals”. A failure to take account of
economic considerations in the determination of the OAN would be
inconsistent with this policy emphasis.
The Inspector at the Fairford Inquiry10 recognised the role of economic factors
in the assessment of the OAN for Cotswold District:
“The Council has not provided a figure for OAN which takes account of
employment trends. The Council argues that the advice in the PPG does not
require local planning authorities to increase their figure for OAN to reflect
employment considerations, but only to consider how the location of new
housing or infrastructure development could help address the problems arising
from such considerations. I disagree. In my view, the PPG requires
employment trends to be reflected in the OAN, as they are likely to affect the
need for housing. They are not “policy on” considerations but part of the
elements that go towards reaching a “policy off” OAN, before the application of
policy considerations. There is no evidence that the Council’s figures reflect
employment considerations” [IR. §19].

1.19

This view reflects the position expressed by the Inspector (and confirmed by
the Secretary of State) in the Pulley Lane Inquiries in Droitwich Spa11. The
Inspector’s report (which was accepted by the SoS) states that:
“The Council’s case that “unvarnished” means arriving at a figure which doesn’t
take into account migration or economic considerations is neither consistent
with the (Gallagher) judgment, nor is it consistent with planning practice for
deriving a figure for objectively assessed need to which constraint policies are
then applied. Plainly the Council’s approach is incorrect. Clearly, where the
judgement refers to ‘unvarnished’ figures (paragraph 29) it means
environmental or other policy constraints. There is nothing in the judgement
which suggests that it is not perfectly proper to take into account migration,
economic considerations, second homes and vacancies”. [IR. §8.45]

9

ibid

10
11

Land South of Cirencester Road, Fairford (PINS Ref No: APP/F1610/A/14/2213318) (22 September 2014).

Land at Pulley Lane, Newland Road and Primsland Way, Droitwich Spa (APP/H1840/A/13/2199085) and Land north of Pulley
Lane, Newland Road and Primsland Way, Droitwich Spa (PINS Ref No: APP/H1840/A/13/2199426) (2 July 2014).
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1.20

The Practice Guidance concludes by suggesting that the total need for
affordable housing should be identified and converted into annual flows by
calculating the total net need (subtract total available stock from total gross
need) and converting total net need into an annual flow.

1.21

The total affordable housing need should then be considered in the context of
its likely delivery as a proportion of mixed market and affordable housing
developments, given the probable percentage of affordable housing to be
delivered by market housing led developments:
“An increase in the total housing figures included in the local plan should be
considered where it could help deliver the required number of affordable
homes.12”

1.22

It is against this policy context that the housing need for Warrington must be
considered. The Framework and the Practice Guidance set out a logical
process for undertaking a full objective assessment of needs. This approach is
summarised in Figure 1.1.
Figure 1.1

The Framework and Practice Guidance Approach to Objectively Assessing Housing Needs

Source:

NLP based upon the Framework/ Practice Guidance

Local Plan Experts Group Report to CLG (2016)
1.23

The Local Plan Expert Group [LPEG], in its Report to the Secretary of State for
Communities and Local Government in March 2016, recommended various
changes to the Practice Guidance with the remit of considering how local planmaking could be made more efficient and effective.

1.24

Although very limited weight can be given to the LPEG approach given that it is
not policy or endorsed by Government, it is at least helpful in seeking to
understand the general ‘direction of travel’ of defining OAHN and what an
appropriate response might be to define the influence of market signals and

12

ID: 2a-029-20140306
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affordable housing needs.
1.25

LPEG recommends changes to the preparation of SHMAs and determination
of OAHN. It proposes the following changes in approach:
a

If they wish, plan makers should continue to be able to plan for further
growth beyond FOAHN by considering a “policy on” alignment with job
growth in setting their housing requirement where this is greater than
housing need, but this should not be part of OAHN;

b

It places more emphasis on market signals (concentrating on the
relationship between median quartile house prices and lower quartile
rental values and wages) and provides guidance on the level of uplift to
apply (0-25%), based on the scale of affordability pressure;

c

It provides clear guidance on how to respond to affordable housing need
– but without suggesting that the OAHN should be increased to meet the
affordable housing need in full;

d

Where the total number of homes that would be necessary to meet
affordable housing need is greater than the adjusted demographic-led
OAHN, then this figure should be uplifted by a further 10%. The 10%
uplift is intended to provide a streamline approach that removes
judgement and debate from the process of setting OAHN (as opposed to
what might be the most accurate under current Practice Guidance);

e

It requires consideration of both the SNPP and 10-year trends in the
assessment of the starting point requirement and states that the higher
figure should be applied;

f

It specifically states that Unattributable Population Change13 and other
adjustments should not be applied unless there are exceptional reasons
to do so; and,

g

It requires consideration to be given to an uplift in household formation
rates – increasing the 25-44 cohorts to make up half the difference with
the 2008-based projections.

1.26

The methodological approach proposed by the LPEG is set out Figure 1.2.

1.27

Applying the LPEG approach should be treated with caution at this stage given
that it is not policy nor endorsed by Government and, in of itself, it will only be
justified once/if the Practice Guidance is updated. It must also be seen in the
context of the whole LPEG methodology and its purpose.

13

Unattributable Population Change (UPC) is the population change between the 2001 and 2011 Censuses which cannot be
attributed to births, deaths or migration. It is either a result of the mis-recording of migration or the mis-recording of one (or both)
Censuses.
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Figure 1.2

Proposed methodology for determination of OAHN.

Source:

LPEG Appendix 6: Revised Practice Guidance Text

Recent Legal Judgments
1.28

12758525v4

There have been several key recent legal judgments of relevance to the
identification of OAHN, and which provide clarity on interpreting the
Framework:
1

‘St Albans City and District Council v (1) Hunston Properties Limited and
(2) Secretary of State for Communities and Local Government [2013]
EWCA Civ 1610’ referred to as “Hunston”;

2

‘(1) Gallagher Homes Limited and (2) Lioncourt Homes Limited v Solihull
Metropolitan Borough Council [2014] EWHC 1283’ referred to as
“Solihull”;

3

‘Satnam Millennium Limited and Warrington Borough Council [2015]
EWHC 370’ referred to as “Satnam”; and

4

‘Kings Lynn and West Norfolk Borough Council v (i) Secretary of State for
Communities and Local Government and (ii) Elm Park Holdings [2015]
EWHC 1958’ referred to as “Kings Lynn”.
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Hunston
1.29

“Hunston” goes to the heart of the interpretation of §47 of the Framework. It
relates to an appeal decision in respect of a scheme predominantly comprising
housing on a Green Belt site. Its relevance is that it deals with the question of
what forms the relevant benchmark for the housing requirement, when policies
on the housing requirement are absent, silent or out of date as referred to in
the Framework [§14].

1.30

Hunston establishes that §47 applies to decision-taking as well as plan-making
and that where policies for the supply of housing are out of date, objectively
assessed needs become the relevant benchmark.

1.31

Sir David Keene in his judgment at §25 stated:
“… I am not persuaded that the inspector was entitled to use a housing
requirement figure derived from a revoked plan, even as a proxy for what the
local plan process may produce eventually. The words in paragraph 47(1), “as
far as is consistent with the policies set out in this Framework” remind one that
the Framework is to be read as a whole, but their specific role in that subparagraph seems to me to be related to the approach to be adopted in
producing the Local Plan. If one looks at what is said in that sub-paragraph, it
is advising local planning authorities:
“to ensure that their Local Plan meets the full, objectively assessed needs for
market and affordable housing in the housing market area, as far as is
consistent with the policies set out in this Framework.”
That qualification contained in the last clause quoted is not qualifying housing
needs. It is qualifying the extent to which the Local Plan should go to meet
those needs. The needs assessment, objectively arrived at, is not affected in
advance of the production of the Local Plan, which will then set the
requirement figure.”

1.32

Crucially Hunston determined that it is clear that constraints should not be
applied in arriving at an objective assessment of need. Sir David Keene in
Hunston goes on to set out that [§26 & §27]:
“… it is not for an inspector on a Section 78 appeal to seek to carry out some
sort of local plan process as part of determining the appeal, so as to arrive at a
constrained housing requirement figure. An inspector in that situation is not in a
position to carry out such an exercise in a proper fashion, since it is impossible
for any rounded assessment similar to the local plan process to be done… It
seems to me to have been mistaken to use a figure for housing requirements
below the full objectively assessed needs figure until such time as the Local
Plan process came up with a constrained figure.
It follows from this that I agree with the judge below that the inspector erred by
adopting such a constrained figure for housing need. It led her to find that there
was no shortfall in housing land supply in the district. She should have
concluded, using the correct policy approach, that there was such a shortfall.
The supply fell below the objectively assessed five year requirement.”

P8
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Solihull
1.33

1.34

“Solihull” is concerned with the adoption of the Solihull Local Plan and the
extent to which it was supported by a figure for objectively assessed housing
need. Although related to plan-making, it again deals with §14 and §47 of the
Framework and draws upon, and reiterates, the earlier Hunston judgment.
The judgment of Hickinbottom J in Solihull sets out a very useful summary of
the staged approach to arriving at a housing requirement, providing some
useful definitions of the concepts applied in respect of housing needs and
requirements (§37):
“As a preliminary point, it will be helpful to deal briefly with the different
concepts and terms in play.
i) Household projections: These are demographic, trend-based projections
indicating the likely number and type of future households if the underlying
trends and demographic assumptions are realised. They provide useful longterm trajectories, in terms of growth averages throughout the projection period.
However, they are not reliable as household growth estimates for particular
years: they are subject to the uncertainties inherent in demographic behaviour,
and sensitive to factors (such as changing economic and social circumstances)
that may affect that behaviour…
ii) Full Objective Assessment of Need for Housing: This is the objectively
assessed need for housing in an area, leaving aside policy considerations. It is
therefore closely linked to the relevant household projection; but is not
necessarily the same. An objective assessment of housing need may result in
a different figure from that based on purely demographics if, e.g., the assessor
considers that the household projection fails properly to take into account the
effects of a major downturn (or upturn) in the economy that will affect future
housing needs in an area. Nevertheless, where there are no such factors,
objective assessment of need may be – and sometimes is – taken as being the
same as the relevant household projection.
iii) Housing Requirement: This is the figure which reflects, not only the
assessed need for housing, but also any policy considerations that might
require that figure to be manipulated to determine the actual housing target for
an area. For example, built development in an area might be constrained by
the extent of land which is the subject of policy protection, such as Green Belt
or Areas of Outstanding Natural Beauty. Or it might be decided, as a matter of
policy, to encourage or discourage particular migration reflected in
demographic trends. Once these policy considerations have been applied to
the figure for full objectively assessed need for housing in an area, the result is
a “policy on” figure for housing requirement. Subject to it being determined by a
proper process, the housing requirement figure will be the target against which
housing supply will normally be measured.”

1.35
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Whilst this is clear that a housing requirement is a “policy on” figure and that it
may be different from the full objectively assessed need, Solihull does reiterate
the principles set out in Huston, namely that where a Local Plan is out of date
in respect of a housing requirement (in that there is no Framework-compliant
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policy for housing provision within the Development Plan) then the housing
requirement for decision taking will be an objective assessment of need [§88]:
“I respectfully agree with Sir David Keene (at [4] of Hunston): the drafting of
paragraph 47 is less than clear to me, and the interpretative task is therefore
far from easy. However, a number of points are now, following Hunston, clear.
Two relate to development control decision-taking.
i) Although the first bullet point of paragraph 47 directly concerns plan-making,
it is implicit that a local planning authority must ensure that it meets the full,
objectively assessed needs for market and affordable housing in the housing
market, as far as consistent with the policies set out in the NPPF, even when
considering development control decisions.
ii) Where there is no Local Plan, then the housing requirement for a local
authority for the purposes of paragraph 47 is the full, objectively assessed
need.”
1.36

Solihull also reaffirms the judgment in Hunston that full objectively assessed
needs should be arrived at, and utilised, without the application of any
constraining factors. At §91 of the judgment the judge sets out:
"… in the context of the first bullet point in paragraph 47, policy matters and
other constraining factors qualify, not the full objectively assessed housing
needs, but rather the extent to which the authority should meet those needs on
the basis of other NPPF policies that may, significantly and demonstrably
outweigh the benefits of such housing provision.”
Satnam

1.37

1.38

Of particular pertinence to this Technical Report, “Satnam” highlights the
importance of considering affordable housing needs in concluding on full
OAHN. The decision found that the adopted OAHN figure within Warrington’s
Local Plan was not in compliance with policy in respect of affordable housing
because (as set out in §43) the assessed need for affordable housing need
was never expressed or included as part of OAHN.
The decision found that the “proper exercise” had not been undertaken,
namely:
“(a) having identified the OAN for affordable housing, that should then be
considered in the context of its likely delivery as a proportion of mixed
market/affordable housing development; an increase in the total housing
figures included in the local plan should be considered where it could help
deliver the required number of affordable homes;
(b) the Local Plan should then meet the OAN for affordable housing, subject
only to the constraints referred to in NPPF, paragraphs 14 and 47.”

1.39
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In summary, this judgment establishes that full OAHN has to include an
assessment of full affordable housing needs.
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Kings Lynn
1.40

Whilst “Satnam” establishes the fact that full OAHN must include affordable
housing needs, “Kings Lynn” establishes how full affordable housing needs
should be addressed as part of a full OAHN calculation. The judgment
identifies that it is the function of a SHMA to address the needs for all types of
housing including affordable, but not necessarily to meet these needs in full.
The justification of this statement is set out below in §35 to §36 of the
judgment.
“At the second stage described by the second sub-bullet point in paragraph
159, the needs for types and tenures of housing should be addressed. That
includes the assessment of the need for affordable housing as well as different
forms of housing required to meet the needs of all parts of the community.
Again, the PPG provides guidance as to how this stage of the assessment
should be conducted, including in some detail how the gross unmet need for
affordable housing should be calculated. The Framework makes clear these
needs should be addressed in determining the FOAN, but neither the
Framework nor the PPG suggest that they have to be met in full when
determining that FOAN. This is no doubt because in practice very often the
calculation of unmet affordable housing need will produce a figure which the
planning authority has little or no prospect of delivering in practice. That is
because the vast majority of delivery will occur as a proportion of open-market
schemes and is therefore dependent for its delivery upon market housing being
developed. It is no doubt for this reason that the PPG observes at paragraph
ID 2a-208-20140306 as follows:
i "The total affordable housing need should then be considered in the context
of its likely delivery as a proportion of mixed market and affordable housing
developments, given the probable percentage of affordable housing to be
delivered by market housing led developments. An increase in total housing
figures included in the local plan should be considered where it could help
deliver the required number of affordable homes."
… This consideration of an increase to help deliver the required number of
affordable homes, rather than an instruction that the requirement be met in
total, is consistent with the policy in paragraph 159 of the Framework requiring
that the SHMA "addresses" these needs in determining the FOAN. They
should have an important influence increasing the derived FOAN since they
are significant factors in providing for housing needs within an area.”

1.41
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The judgment is clear that the correct method for considering the amount of
housing required to meet full affordable housing needs is to consider the
quantum of market housing needed to deliver full affordable housing needs (at
a given percentage). However, as the judgment sets out, this can lead to a full
OAHN figure which is so large that a LPA would have “little or no prospect of
delivering (it) in practice”. Therefore, it is clear from this judgment that
although it may not be reasonable and therefore should not be expected that
the OAHN will include affordable housing needs in full, an uplift or similar
consideration of how affordable needs can be ‘addressed’ is necessary as part
of the full OAHN calculation. This reflects §159 of the Framework.
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Report Structure
1.42
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This report is set out as follows:


Section 2.0 – This section provides an overview and critique of WBC’s
housing need evidence.



Section 3.0 – This section sets out NLP’s objective assessment of
housing need for the Borough, based upon the latest government
projections, economic factors, market signals and affordable housing
needs.



Section 4.0 – This section analyses whether Warrington Borough can
demonstrate a five-year housing land supply and assesses the long term
requirements for the Borough.



Section 5.0 – This section set out our conclusions on Warrington’s
housing OAN and supply considerations.
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2.0

Review and Critique of Warrington’s
Housing Need Evidence
Warrington Borough Council’s Housing Requirement

2.1

2.2

The Warrington Local Plan Core Strategy [WLPCS], adopted in July 2014, sets
out the Council’s vision, aims and strategy for the Borough, including the
overarching planning policies that will guide growth during the period to 2027.
However, in February 2015 the High Court14 quashed parts of the Warrington
Local Plan Core Strategy, specifically:
1

Policy W1 and Policy CS2, and specifically to “delivering sufficient land
for housing to accommodate an annual average of 500 dwellings (net of
clearance) between 2006 and March 2027, and a minimum of 10,500
over the whole period”15; and,

2

Paragraph 6.38 relating to the delivery of “1,100 new homes as a
sustainable urban extension to West Warrington.”

2.3

The Council has reviewed its housing OAN as a result of this decision.

2.4

The WLPCS acknowledges that, partly on the back of economic success and
changes in demographics, an increased supply of future new homes is
required, as there is a significant shortfall of affordable homes within the
Borough:
“The most recent SHMA suggests that over 400 additional new affordable
homes need to be provided in the borough each year, with supply simply
unable to keep pace with demand. The major reason affordable need is high is
that the average house price is between 5 and 6 times average household
incomes. This trend is not however unique to Warrington with the
neighbouring Mid Mersey authorities of Halton and St. Helens also recording
similar levels.” [§2.23]

2.5

To address this, Policy SN2 (which remains extant despite the High Court
judgement) of the WLPCS seeks to significantly boost the supply of affordable
housing ensuring that all developments which incorporate open market
housing and with a capacity of 5 or more dwellings make provision for
affordable housing on the following basis:


20% on a previously developed or greenfield site between 5 and 14
dwellings regardless of its location within the borough;



20% on a previously developed site of 15 or more dwellings within Inner
Warrington inclusive of the Town Centre;



30% on a previously developed site of 15 or more dwellings where that
site is located outside of Town Centre and Inner Warrington;

14

[2015] EWHC 370 (Admin)
High Court Judgement Order, Appendix (Available online at:
https://www.warrington.gov.uk/download/downloads/id/8613/local_core_plan_strategy_court_order_feb_2015.pdf )
15
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30% on a greenfield site of 15 or more dwellings regardless of its location
within the borough.

Mid Mersey SHMA 2016
2.6

The Mid-Mersey SHMA, undertaken by GL Hearn in association with JG
Consulting, was published in January 2016. It provides an overview of the
objectively assessed need for market and affordable housing in the three MidMersey Boroughs of Warrington, Halton and St Helens, which the SHMA
considers to form a self-contained Housing Market Area [HMA].

2.7

Whilst recognising that there are overlaps within the HMAs, with Warrington
having (for example) a relationship with Cheshire West and Chester in
particular, it was GL Hearn’s view that “the triangulation of the sources strongly
supports defining a Mid-Mersey HMA based on Warrington, St Helens and
Halton Boroughs” [§2.120]

2.8

The SHMA uses the 2012-based CLG Sub-National Household Projections
[SNHP] and the ONS 2012-based Sub-National Population Projections [SNPP]
to underpin its work. The document concluded that at HMA level the 2012based SNPP were sound, although this under-estimated population growth in
Halton and over–estimated population growth in St Helens, based on past
trends. It was considered that this may also reflect the ‘unattributable’
component of population change. The latest MYE and UPC adjustment were
considered to provide a more equitable distribution of growth.
Table 2.1

Summary of Demographic Calculations (dwellings per annum, 2014-2037)

Scenario 1 – 2012-based SNPP
Scenario 2 –SNPP Incorporating
2013 and 2014 MYE
Scenario 3 – Implications of UPC
Scenario 4 – SNPP Incorporating
MYE and UPC
Source:
2.9

2.10
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Warrington

Halton

St Helens

Mid-Mersey

840

233

466

1,539

732

261

468

1,462

779

515

269

1,563

755

388

369

1,512

2016 Mid Mersey SHMA January 2016

As for the 2012-based SNHP, these were also considered to be ‘reasonably
sound’, although the 25-34 age group “does potentially show some degree of
suppression in the past (although there is no evidence that a continuation of a
suppressed trend is being projected forward.” [page 82]
The SHMA subsequently ran a number of economic-led projections in
PopGroup, using projections from Oxford Economics [OE] (June 2015) and, for
Warrington and St Helens, Cambridge Econometrics (April 2015 for St Helens,
and the earlier Cheshire and Warrington Economic Model for Warrington). The
analysis indicated that there would be a need to adjust upwards the housing
need from the demographic-led projections using either baseline economic
forecast.
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Table 2.2

2014-37
Experian
Scenario
CE/CWEM

Warrington
Job growth
Dpa
22,613
17,705
Source:

2.11

Summary of Demographic Calculations (dwellings per annum, 2014-2037)

Halton
Job growth
Dpa

820

4,952

444

1,909

325

29,474

1,589

700

-

-

5,124

445

-

1,709

2016 Mid-Mersey SHMA January 2016

Economic Uplift from the Demographic Baseline

Economic-based
Demographic OAN (Scenario 4)
Source:

Warrington

Halton

St Helens

Mid-Mersey

820
755

444
388

445
369

1,710
1,512

2016 Mid-Mersey SHMA January 2016 and Addendum October 2016

The SHMA also set out an analysis of affordable housing needs for the three
LPAs, based on secondary sources including the 2011 Census, and followed
the Basic Needs Assessment Model. The findings are summarised in Table
2.4. This suggests that the annual affordable housing need for Warrington
Borough is 220 dpa, more than half the overall Mid-Mersey need. The MidMersey figure is significantly lower than the 2011 SHMA, which identified a net
need of 2,519.
Table 2.4

Estimated level of affordable housing need per annum (2014-2037)

Current
Need
Warrington
Halton
St Helens
Mid-Mersey
Source:
2.13

Mid-Mersey
Job growth
Dpa

The report concluded that in demographic terms the projection linked to more
recent migration data, and with an adjustment for UPC was considered to be
the most robust projection to inform the OAN in the HMA (and the individual
authorities), i.e. Scenario 4. As regards the economic scenarios the range, of
between 1,512 dpa and 1,710 dpa overall, is summarised in Table 2.3.
Table 2.3

2.12

St Helens
Job growth
Dpa

61
43
61
165

Existing
Newly
Households
Forming
falling into
Households
Need
830
386
458
426
713
701
2,001
1,513

Total Need

Supply

Total Need

1,277
928
1,475
3,680

1,057
809
1,379
3,244

220
119
96
436

2016 Mid-Mersey SHMA

The 2016 SHMA concluded that, as the affordable need as a percentage of the
Demographic based projections would be 51% for Halton, 21% for St Helens,
26% for Warrington and 28% across the sub-region as a whole:
“There is therefore no strong evidence that an uplift to the OAN is needed on
the basis of affordable housing need. However, any uplift to the OAN above
the demographic baseline would still potentially result in additional affordable
provision through increased developer contribution etc.” [§7.98]

2.14
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The SHMA also reviewed housing market signals to test whether this could
justify an upward adjustment to planned housing numbers as per the
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requirements of the Practice Guidance16.
2.15

The analysis recognised that Warrington house prices are above the regional
average, and that housing delivery has fallen since 2008. In particular:
“Looking at wider evidence, there are some signs of affordability pressures,
with the evidence suggesting that over the 2001-2011 period the number of
people renting increased, as did house sharing and levels of overcrowding
(except St Helens). The evidence however is inconsistent and provides only a
modest case for considering an adjustment to housing provision relative to the
demographic projections.” [page 138]

2.16

The SHMA concluded that overall there are some affordability pressures in the
HMA, and that due to increases in shared ownership and to meet the needs of
concealed and homeless households some upward adjustment could be
required. GL Hearn judged that this should be based on an uplift to headship
rates for people aged 25-34 towards the 2008-based SNHP. This would
increase the housing OAN by 46 dwellings annually across the HMA and
19dpa in Warrington.
Table 2.5

Mid-Mersey OAN Calculations

Demographic Scenario 4

Warrington
Halton
St Helens
Mid-Mersey

N

Uplift

% Uplift

OAN

N

Uplift

% Uplift

OAN

755
388
369
1,512

19
21
5
46

2.5%
5.5%
1.5%
3.0%

774
410
374
1,558

820
444
445
1,710

19
22
6
47

2.3%
5.0%
1.2%
2.7%

839
466
451
1,756

Source:
2.17

2.18

Employment Led Preferred Scenario

2016 Mid-Mersey SHMA

The SHMA therefore concluded that the OAN is 1,756 dpa across the MidMersey HMA, of which 466 dpa would be located in Halton, 451 dpa in St
Helens and 839 dpa in Warrington.
WBC’s Local Plan Review Scope and Contents Document [§2.6] recognises
this 839 dpa figure as the Borough’s OAN (with an additional 62 care home
bedspaces annually). However it rightly recognises that this is only the starting
point for identifying the Borough’s housing requirement.

Mid-Mersey SHMA Addendum
2.19

2.20

The October 2016 Addendum considers the implications for housing provision
in response to the LEP devolution proposals. The proposals project job growth
of 31,000 during the period 2015-2040, at approximately 1,240 per annum.
This equates to 28,520 new jobs during the period 2014-2037.
GL Hearn’s latest analysis, uses the same assumptions as before regarding
the 2012-based SNHP headship rates, double jobbing (which discounts the
number of jobs by 3.1%), holding the commuting ratio stable at 0.88 and
adjusting the economic activity rate as before to take into account changes to

16

ID: 2a-020-20140306
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the pensionable age and other potential improvements. This has the effect of
requiring an increase in the resident workforce of 24,245.
2.21

The modelling results in a revised employment-led requirement of 984 dpa.
This represents a significant increase on both the Experian and Cambridge
Econometrics/CWEM scenarios within the January 2016 SHMA document.

2.22

As summarised in Table 2.6, the three employment-led scenarios now project
job growth between 17,705 and 28,520 during the Plan period, a variance of
10,815. It results in an OAN range of between 700 dpa to 984 dpa, a variance
of 284 dpa, with the latest projections being at the very top end of the range.
Table 2.6

Summary of Employment Led Calculations (dwellings per annum, 2014-2037)

2014-37
Experian Scenario
CE/CWEM
LEP Scenario
Source:

Job growth
22,613
17,705
28,520

Dpa
820
700
984

Warrington
2.3% Uplift
19
16
25

Total
839
716
1,009

2016 Mid-Mersey SHMA January 2016 and Addendum October 2016

2.23

WBC states in the Local Plan Review Scope and Contents document [§2.13]
that it is their intention to progress the review utilising a housing need in line
with the LEP job growth ambitions, “increasing the minimum supply of homes
to around 1,000 per annum.”

2.24

WBC acknowledges that the requirement will be subject to further refinement
which reflects “more recent demographic population and household projections
which have been released following the publication of the SHMA.” [§2.13]

Critique
Definition of the Housing Market Area
2.25

2.26

2.27

12758525v4

The Mid-Mersey SHMA (January 2016) defines the three local authorities of
Halton, St Helens and Warrington as a self-contained HMA. It states that the
data about household and population moves suggests that Mid-Mersey has a
relatively high level of self-containment although the evidence points to higher
levels of in-migration into Warrington.
However, data for travel to work patterns is less clear cut, reflecting the area’s
strong transport links and strategic accessibility which support longer distance
commuting patterns including to both the Liverpool and Manchester City
Regions. There is also some evidence of an increase in commuting since
2001.
NLP disagrees with the assertion that the three Mid-Mersey Authorities form a
self-contained HMA. Warrington Borough in itself represents a self-contained
HMA, and indeed has a stronger relationship with parts of Cheshire than it
does with either St Helens or Halton. These concerns were set out in a letter
to the Council (12th June 2015), the key points of which are summarised below:
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1

Migration flows suggest that far from comprising a wider HMA, all three
authorities display high levels of self-containment and could be
considered separate HMAs in their own right. For example, GL Hearn’s
Table 2 on page 33 of the 2016 SHMA demonstrates that all 3 authorities
exceed the 70% CLG threshold for migratory self-containment in their
own right (once long distance moves are correctly excluded).
Furthermore, combining the three authorities has a minimal impact on
boosting the level of containment – indeed Halton’s self-containment,
based on ‘all flows’, barely changes from 78% even with St Helens or
Warrington included.

2

Two separate LEP areas cover the three districts – the Liverpool City
Region LEP covers Halton and St Helens; whilst Warrington is included
in the Cheshire and Warrington LEP (and, indeed, proposals for a
Combined Authority covering Warrington and the two Cheshire Boroughs
have been submitted to Government). The strong economic
relationships between Warrington and the two Cheshire authorities were
not explored sufficiently by GL Hearn. Whilst this was somewhat
resolved within the 2016 Addendum which comprised a brief analysis of
the LEP Devolution proposals, NLP consider that a more detailed
analysis is required.

3

The contextual house price and rental data which has also been used in
an attempt to link the three districts together clearly demonstrates that
Warrington operates in a very different market to both St Helens and
Halton, and has significantly higher house prices and rental costs. This
is particularly so the further one moves eastwards in Warrington Borough
(as illustrated in Figures 8 and 9 of the SHMA), with these areas more
aligned with the Cheshire housing market than that of Halton or
Merseyside. This fits with the scope of the LEP and the proposed
Combined Authority boundaries. This suggests it is unlikely that a
household looking to meet their housing needs in, say, Lymm, would be
prepared to move to St Helens or Runcorn to meet their housing
requirements.

4

Commuting flows do not suggest that the three districts represent a selfcontained HMA – indeed, quite the opposite. For example, Tables 7 and
8 of the SHMA indicate that movements between Halton and St Helens
are much lower than other comparator areas. Only 1,500 residents
commute from Halton into St Helens daily for work, which was only the
20th most significant commuting relationship involving one of the three
authorities, and the 14th most significant in the opposite direction. In
contrast, 10,778 residents commute from St Helens to Knowsley and
Liverpool daily.

5

The SHMA recognises [§2.115] that Warrington has slightly different
dynamics, primarily due to high house prices in Lymm, with both
migration and TTWA trends identifying a degree of self-containment
which meets or exceeds expected thresholds for HMAs. It is also
recognised that St Helens has strong relationships with Liverpool,
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Knowsley and Wigan [§2.118].
2.28

The information clearly points towards Warrington being a self-contained HMA
in its own right, as it exceeds the CLG thresholds on both commuting and
migratory self-containment and is located in a completely separate LEP area to
St Helens and Halton. Whilst recognising that there are linkages between the
three authorities, all three have strong migratory and commuting relationships
with other authorities in the sub-region that have not been properly explored,
such as Warrington’s relationship with Cheshire; St. Helens’ and Wigan; and
Halton with Cheshire West & Chester and Liverpool.

2.29

On this basis, it would be more appropriate to identify and deliver housing
targets within their own individual district boundaries. A failure to do so could
mean that there is a disconnect between where housing is provided, and
where it is needed the most. Increasing the housing requirement in Halton or
St Helens will not meet Warrington’s housing OAN.

2.30

We therefore consider that Warrington Council needs to meet its full OAN
within its own Local Authority boundary and not rely on Halton and St. Helens
to cater for a significant portion of the need.

Demographic Factors
2.31

The SHMA ran a series of demographic scenarios, taking the 2012-based
SNPP and equivalent SNHP as the initial starting point, which was appropriate
at the time. However, since then the 2014-based SNPP and equivalent SNHP
have been released. Whilst both the 2014-based SNPP and SNHP are lower
than the previous iterations, they will nevertheless need to be taken into
account in future housing OAN updates for the Borough ahead of the Local
Plan EiP in 2018.

2.32

Sensitivity tests are applied analysing the implications of Unattributable
Population Change [UPC] and the Mid-Year population estimates for 2013 and
2014. Since the time of the original SHMA the 2015 Mid-Year population
estimates have been released, which indicate that Warrington Borough’s
population has now risen to 207,695 (slightly below the 207,800 forecast in the
2014-based SNPP for this year).

2.33

The preferred scenario (4) simply takes the midpoint between the UPC
Scenario (2) and 2014 MYE (3) to come to a population growth figure of 44,464
between 2014 and 2037, which appears somewhat simplistic.

2.34

Whilst we agree that an adjustment to modelling to take into account the 2013
and 2014 MYE is entirely reasonable, the impact that this appears to have on
GL Hearn’s model appears out of all proportion to the change in population
reported. For Warrington, the 2014 MYE population is some 181 lower than
was projected in the 2012 SNPP for that year. We agree that an adjustment
needs to be made. However, GL Hearn does not outline why, following their
re-based 2014 population figure, the 2037 population for Warrington under this
key scenario will rise to just 229,997, a level of growth that is 5,401 lower than
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the 2012-based SNPP would suggest. This has a profound impact on the
housing OAN and we are concerned that GL Hearn are placing undue weight
on two years’ worth of data and distorting the housing OAN accordingly.
2.35

The SHMA recognises that:
“The SNPP looks to be a sound projection with regard to population growth in
the HMA. However, the analysis does highlight some concerns in relation to
Halton (too low in relation to past trends) and St Helens (too high). This may to
some degree reflect the ‘unattributable’ component of population change within
ONS population data for the 2001-11 period.” [§4.26]

2.36

This appears a reasonable compromise for St Helens and Halton in this
instance. However, GL Hearn is also suggesting that the 2012-based SNPP
for Warrington appears sound (indeed according to Figure 23 of the SHMA, the
SNPP for WBC is virtually identical to past trends). However, by taking forward
Scenario 4 for Warrington, the SHMA is assuming a much lower level of
population growth for this Borough, by just 24,687 residents 2014-2037,
compared to 28,970 under the 2012-based SNPP. There is therefore a clear
danger that the demographic housing OAN for Warrington at least could underestimate the Borough’s growth potential.

2.37

This appears to be tacitly accepted by WBC in its choice of the 984 dpa
employment-led figure as its housing requirement (rounded to 1,000 dpa).
Unattributable Population Change

2.38

The ONS describes Unattributable Population Change [UPC] as follows:
“Following the 2011 Census, the inter-censal population estimates were
rebased so that the midyear estimates (MYEs) for the period mid-2002 to mid2011 were in line with the 2011 Census. After making allowances for
methodological changes and estimated errors in the components during the
decade, the remaining difference between the rolled forward 2011 MYEs and
the 2011 Census based MYEs for England was 103,700. This is referred to as
Unattributable Population Change.”17

2.39

2.40

17

From GL Hearn’s ‘Components of Population Change’ Tables (15-18 in the
SHMA) it is apparent that UPC is strongly positive for Halton between 2001/2
and 2010/11, and strongly negative for St Helens (resulting in very high growth
for Halton in the UPC Scenario 3 for Halton, and very low growth for St
Helens). Although it is recognised that the data can be at times opaque, it
would have been of some assistance if GL Hearn had attempted some
analysis as to the underlying reasons why the UPC adjustment had to be so
high for Halton/St Helens, and the realism of the 2012-based SNPP as a
consequence.
Importantly, GL Hearn’s preferred demographic scenario (4) comprises a blend
of Scenario 2, which makes adjustments for the MYE, and Scenario 3, which

Office for National Statistics (January 2014) 2012-based SNPP for England: Report on Unattributable Population Change, p.2
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makes an adjustment for UPC. The incorporation of an allowance for UPC
reduces the net population growth in Warrington from 28,970 based on the
2012-based SNPP (2014-2037) to 25,804, a reduction of 3,166 (Table 23 of
the 2016 SHMA).
2.41

We query whether this reduction should have been applied to Warrington.
ONS decided not to adjust its 2012-based SNPP, so that the UPC is excluded
from the past migration flows which the projections carry forward. Accordingly
the CLG 2012 household projections, which are derived from ONS 2012, also
exclude the UPC. This was because:
"An adjustment for UPC could only be made if it can be demonstrated that it
measures a bias in the trend data that will continue into the future.
Quality assurance of the 2012-based SNPP did not reveal any problems
indicating that adjustments for UPC are necessary. The resulting projections
generally appear to better reflect trends across all the LAs than recent sets of
projections.
ONS decided not to make an adjustment for UPC in the 2012-based National
Population Projections or in the series of population estimates based on the
2011 Census. This is because the UPC for England (103,700) is within the
confidence interval for the international migration estimates. It is also within
the sum of the confidence intervals for the 2001 and 2011 Census.
The UPC is unlikely to be seen in continuing sub-national trends as:

2.42

2.43



It is unclear what proportion of the UPC is due to sampling error in the
2001 Census, adjustments made to MYEs post the 2001 Census,
sampling error in the 2011 Census and/or error in the inter-censal
components (mainly migration).



If it is due to either 2001 Census or 2011 Census then the components
of population change will be unaffected.



If it is due to international migration, it is likely that the biggest impacts
will be seen earlier in the decade and will have less of an impact in the
later years, because of improvements introduced to migration estimates
in the majority of these years. 18"

Therefore ONS proposed that no adjustment be made in the 2012-based
SNPP for the unexplained component of population change in the revised
population estimates series. Similar considerations are even more relevant for
the 2014-based SNPP and ONS have not made an adjustment to this latest
dataset accordingly.
Since this report, ONS has provided further information19 on the potential
causes of unattributable population change in local authorities. Whilst the
precise cause of UPC cannot be certainly identified, it indicates that for

18

Office for National Statistics (January 2014) 2012-based Subnational Population Projections for England: Report on
Unattributable Population Change, p.4
19
http://www.ons.gov.uk/ons/guide-method/method-quality/specific/population-and-migration/population-statistics-research-unit-psru-/latest-publications-from-the-population-statistics-research-unit/index.html
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Warrington the cause is potentially related to issues in the recording of
migration as well as mis-recording of the population at the time of the 2001
Census.
2.44

In the case of Warrington, UPC is very modest, and negative, i.e. there were
fewer people (104) recorded at the 2011 Census than expected based on
rolled forward estimates. The ONS data presents very limited evidence and
justification for adopting UPC adjustments within the demographic modelling,
other than to suggest that UPC is more likely to be due to:
1

Under-estimate of female internal migration 20-24 and males 30-34;

2

Under-estimate of male and female internal migration 25-29;

3

Under-estimate of immigration of females 30-34;

4

The relative size of international emigration flows for males and females
aged 25-29, and also females aged 30-34;

5

The statistical process of rolling forward from 2001 had an impact on
estimates for females aged 55-59 and 65-69.

2.45

As such, whilst it is likely that some of the UPC can be accounted for by
internal and international migration errors, at least part of the error was due to
inaccurate recording in the 2001 Census, which will have had no effect on
either the 2012- or 2014-based SNPP.

2.46

Furthermore, both the 2012- and 2014-based SNPPs are based on trends (in
births, deaths and migration) observed over the 5-6 preceding years, and ONS’
report on UPC states that migration errors will likely have a bigger impact in the
early 2000s due to improvements in estimating migration over time. Hence the
two latest SNPPs draw trends from a period where methods of estimation were
improved (rather than the early 2000s) and likely to remain a robust and
suitable basis for projecting population growth. Furthermore, the error margin
was very small for Warrington Borough.

2.47

On this basis we would question whether the substantial adjustment made in
GL Hearn’s modelling to allow for UPC for Warrington Borough is justified.

Market Signals and Headship Rates
2.48

2.49
20
21

The Practice Guidance requires that the housing need figure as derived by the
household projections be adjusted to take into account market signals. It
indicates that comparisons should be made against the national average, the
housing market area and other similar areas, in terms of both absolute levels
and rates of change. Worsening trends in any market signal would justify an
uplift on the demographic-led needs20. In addition, the Practice Guidance
highlights the need to look at longer terms trends and the potential volatility in
some indicators21.
The Practice Guidance also sets out that “…plan-makers should not attempt to

ID 2a-019-20140306
ID 2a-020-20140306
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estimate the precise impact of an increase…rather they should increase
planning supply by an amount that, on reasonable assumptions…could be
expected to improve affordability…21”
2.50

This clearly distinguishes between the demographic-led need for housing
(generated by population and household growth) and the market signals uplift
which is primarily a supply response over and above the level of demographic
need to help address negatively performing market signals, such as worsening
affordability.

2.51

The SHMA (Section 8) examines a range of market signals as set out in the
Practice Guidance, comparing Warrington, Halton and St Helens to the North
West and England. This can be summarised as follows:

12758525v4

1

Land Prices – no analysis has been presented; however there is a lack
of readily available data in this indicator and as such it is reasonable to
exclude this from the analysis;

2

House Prices – the SHMA compares median house prices over the
period 1996-2007 (Figure 40) and secondly over the period 2008-2012
(Figure 41). The SHMA states that based on 2013/14 data, the average
(median) house price in Warrington was £156,500 compared to £120,000
for St Helens and £122,000 for Halton. The data consistently shows that
Warrington experiences house prices that are higher than either of the
two Mid-Mersey comparators, across all house types;

3

Rents – the SHMA presents rental costs between 2011 and 2014 and
given the limitations on data this is a reasonable assessment. Again,
Warrington’s private rental levels are significantly above the comparator
areas, with a median rate of £525, which is above Halton (£500), St
Helens (£450) and the North West as a whole (£500). Furthermore,
growth rates in Warrington over the past four years outstrip the other two
comparators (+2.9%, compared to +1% in Halton and a fall of 5.3% in St
Helens).

4

Affordability – the SHMA acknowledges the affordability issues faced
within Warrington Borough, noting that the Borough “has the highest
affordability ratio (at just under 6-times earnings) in the HMA with Halton
the lowest (4.15). Arguably market house prices in St Helens and Halton
are manageable compared to the National figures but are still more than
4-times the lower quartile household incomes” [§8.29].

5

Rates of Development – the Practice Guidance is clear that historic
rates of development should be benchmarked against the planned level
of supply over a meaningful period. In this instance, whilst net housing
completions over the last decade are reviewed in the SHMA, there is no
assessment against the achievement of a particular target. It does
recognise that there has been a significant decline in overall completions
post-recession: “the reduction in new build properties and lack of
mortgage availability is likely to have directly influenced demand and
therefore house prices and household formation rates” [§8.39].
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6

Overcrowding – the Practice Guidance indicates that a range of signals
demonstrate unmet need for housing in an area, including indicators on
overcrowding, concealed/sharing households and homelessness22. The
SHMA market signals analysis is limited in that it does not consider any
homelessness indicators. In terms of overcrowding, the SHMA highlights
that the HMA has seen an increase between 2001 and 2011, albeit at a
lower level than nationally.

2.52

The SHMA concludes (§8.42 onwards) that, based on the market signals
analysis, there are some signs of affordability pressures, although this is
inconsistent and provides only a modest case for considering an adjustment to
housing provision relative to the demographic-led projections.

2.53

The Practice Guidance is clear that any market signals uplift should be made
on the demographic-led needs as an additional supply response which could
help improve affordability23, and further goes on to clarify that:
“…plan makers should not attempt to estimate the precise impact of an
increase in housing supply. Rather they should increase planned supply by an
amount that, on reasonable assumptions…could be expected to improve
affordability…” [NLP emphasis].

2.54

However, the SHMA instead considers that by making an adjustment to the
headship rates of younger cohorts, this then forms the ‘market signals uplift’
(stated in §8.134). This uplift figure (totalling just 46 additional dpa across the
three Mid-Mersey authorities, of which 19 dpa relates to Warrington Borough)
represents a 3.0% uplift on the starting point overall, and 2.3% for Warrington.

2.55

The SHMA states that this uplift:
“…could be argued to be modest and is some way below the sort of levels that
have been suggested by some Inspectors at Local Plan inquiries…” [§8.138]

2.56

We welcome the fact that GL Hearn has sought to overcome some of these
issues through the use of an uplift to the demographic starting point. However,
the approach adopted in the SHMA is contrary to the Practice Guidance in a
number of ways. The Practice Guidance is clear that the precise impacts of
market signals uplift should not be explored. However, the SHMA has
attempted to estimate the precise impact of improving affordability through
modelling increased household formation rates in younger age groups. In
doing so, the SHMA fails to distinguish between the demographic-led needs of
the three authorities and the supply response which is represented by a market
signals uplift. By encompassing the two aspects together, the market signals
uplift is conflated. The approach utilised in the SHMA is set out in Figure 2.1.

22

ID 2a-019-20140306
ID 2a-020-20140306
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Figure 2.1

GL Hearn Approach to Account for Market Signals

Starting Point
(CLG
Household
Projections)
1,506 dpa

Source:
2.57

Adjustment
for Local
Demographic
Factors
1,558 dpa

3% Market
Signals uplift
46 dpa

NLP based on GL Hearn, using figures from GL Hearn 2016 Mid-Mersey SHMA

The Practice Guidance is also clear that:
“…the more significant the affordability constraints…and the stronger the other
indicators of high demand… the larger the improvement in affordability needed
and, therefore the larger the additional supply response should be.24”

2.58

Whilst it is not clear cut from the Practice Guidance how an upwards
adjustment should be calculated, some recent Local Plan Inspector’s findings
have given an indication as to what might be an appropriate uplift. The
Inspector’s Report into the Eastleigh Borough Local Plan25 provides an
interpretation of the Practice Guidance in terms of a reasonable uplift on
demographic-led needs in light of market signals:
“It is very difficult to judge the appropriate scale of such an uplift. I consider a
cautious approach is reasonable bearing in mind that any practical benefit is
likely to be very limited because Eastleigh is only a part of a much larger HMA.
Exploration of an uplift of, say, 10% would be compatible with the "modest"
pressure of market signals recognised in the SHMA itself.” [§40 to §41]

2.59

The Eastleigh Inspector has ultimately concluded that a modest uplift of 10% is
a reasonable proxy for quantifying an increase from purely demographic based
needs to take account of ‘modest’ negatively performing market signals. This
is more than 4-times the level applied to Warrington Borough’s OAN in the
2016 Mid-Mersey SHMA.

2.60

Furthermore, as we shall demonstrate in Section 3.0 of this note, the Local
Plan Expert Group [LPEG], in its Report to the Communities Secretary and to
the Minister of Housing and Planning (March 2016), recommended various
changes to the Practice Guidance concerning the assessment of housing
market signals. Our analysis suggests that if the findings of the LPEG report
are accepted, a 10% market signals uplift would be required for Warrington.

2.61

Other key points are as follows:
1

Warrington’s uplift equates to just 19 dpa, or 2.3%, whilst St Helens has
just 5 dpa added to its OAN in the SHMA. Such levels of uplift are likely
to do little to address the housing issues prevalent in both districts, and
particularly in southern and eastern parts of Warrington Borough, which
the SHMA notes as having generally higher housing costs, for both
purchasing and renting, than the wider comparators [§8.122]. The

24
25

ID 2a-020-20140306
http://www.eastleigh.gov.uk/pdf/ppi_Inspectorsreport12Feb15.pdf
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approach used by GL Hearn increases Halton’s OAN by 5.5%, more than
double the level identified for Warrington despite the latter exhibiting
more severe adverse market signals.
2

The Practice Guidance is clear that comparator areas should include
districts within the same strategic HMA, and/or similar economic areas.
However the SHMA only uses ‘wider comparators’, specifically the North
West region and England and Wales. Given the strong linkages and
housing market commonalities between Mid-Mersey and neighbouring
authorities in Greater Manchester, Cheshire, Lancashire and the rest of
Merseyside, we consider that it is essential to use these areas as
comparators in the first instance to test whether a more comprehensive
adjustment for worsening market signals could be justified.

3

The approach taken appears to only accelerate headship rates to 2025,
whereupon the rates decline again to 2033 (see Figure 49 of the SHMA).
A steeper acceleration up to 2037 may have been appropriate to partially
catch up to the 2008-based SNHP headship rates for these age cohorts,
given that these could be argued to represent a better fit with longer term
trends.

4

The impact of recessionary factors (such as reduced supply and
mortgage availability) has disproportionately affected household
formation amongst younger age groups (i.e. males and females aged 1534). Furthermore, research by NHPAU found that cohorts who are less
able to access home ownership early in their housing career due to
‘boom’ or recession factors impacting on affordability are nevertheless
able to ‘catch up’ – 80% of the gap at age 30 is ‘caught up’ by the age of
40. There is every reason to believe that this finding is broadly
analogous to household formation, and supports the resumption to long
term trends and increased household formation as the ‘pent up’ demand
(particularly in younger age groups) is released.
Therefore, this would be an appropriate assumption to make when
adjusting the demographic baseline modelling in any case, given the
likelihood of a continued economic recovery and the Government’s very
clearly stated intention to significantly boost the number of Starter Homes
across the country, which is intended to increase the number of first time
buyers under the age of 40 who are able to get on the property ladder. If
so, then an additional uplift on top of GL Hearn’s headship rate
assumption would be justified in this instance to address worsening
housing market signals.

2.62

In summary, the fundamental shortcoming associated with adopting the
approach set out in the SHMA regarding market signals means it generates a
conclusion that is not robust. Whilst we welcome the fact that GL Hearn
recognises that some form of market uplift is required:
1

P26

The SHMA conflates market signals with adjustments to headship rates
when the Practice Guidance indicates these are separate steps in
separate parts of the process; headship rates adjustments in ID 2a-015
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and market signals adjustment in ID 2a-020;

2.63

2

The market signals adjustment within OAN is an increase in supply in
response to a number of indicators; this is a separate element to the
demographic-led housing need identified;

3

The Practice Guidance indicates that “the housing need number
suggested by “…(the starting point) should be adjusted to reflect
appropriate market signals”. 26 It is therefore clear that it is necessary to
increase supply over and above the demographic-led need in the
population to address the supply-side imbalance, hence this should not
be considered a demand-side adjustment as advocated by GL Hearn.
This was also highlighted within the Barker Review27, which indicated
that to address house price increases, supply side increases were
needed (over and above the needs generated by population growth);

4

The Practice Guidance also indicates that “…plan makers should not
attempt to estimate the precise impact of an increase in planned housing
supply…28” hence the approach adopted in the SHMA does not comply
with the Practice Guidance in this aspect. The SHMA models the impact
of an increase in household formation in younger age groups returning to
their 2001 level and determines that this would result in improved
affordability.

5

The scale of increase, at just 3.0% overall and 2.3% for Warrington, is
totally insufficient to rebalance the local housing market. The approach
taken results in the perverse outcome whereby Halton’s housing OAN
uplift is more than twice the rate applied to Warrington, despite the latter
Borough exhibiting far clearer indicators of market stress.

The SHMA approach fundamentally fails to address market signals in any
proper manner, nor in the way advocated by the Practice Guidance or recent
Inspectors. The SHMA underplays the market signals pressures within the
three authorities and Warrington Borough in particular and does not make an
appropriate uplift to help address the affordability issues.
Economic Activity Rates and Job Growth

2.64

With regards to considering the need to uplift a housing figure to take account
of the economic potential of the local authority, the Framework sets out the
following:
“The Government is committed to ensuring that the planning system does
everything it can to support sustainable economic growth. Planning should
operate to encourage and not act as an impediment to sustainable growth.
Therefore significant weight should be placed on the need to support economic
growth through the planning system.” [§19] (NLP emphasis)

2.65

The Practice Guidance requires that assessments of likely job growth are
made, looking at past trends in job growth and/or economic forecasts, whilst

26

ID2a-019-20140306
Review of Housing Supply: Delivering Stability: Securing our Future Housing Needs. Kate Barker, March 2004
28
ID2a-019-20140306
27
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also considering the growth in working age population29. The potential job
growth should be considered in the context of potential unsustainable
commuting patterns and as such plan-makers should consider how the location
of new housing could help address this29.
2.66

In terms of making an assessment of the likely growth in job numbers, the
January 2016 SHMA uses a combination of data sources and concludes that
the most appropriate forecasts to use are the Oxford Economics [OE] growth
projections for Halton (+215 jobs per annum) and Warrington (983 jobs per
annum), and Cambridge Econometrics [CE] for St Helens (223 jobs per
annum) to align with the dataset informing that Borough’s Employment Land
Review [ELR].

2.67

The October 2016 SHMA Addendum considers an alternative economic
scenario based upon the LEP Devolution proposals which projects job growth
of 28,520 during the Plan period (1,240 per annum). This sits well above the
OE growth projections, but is still below projections based on historic job
growth figures that have been achieved in Warrington in the recent past.

2.68

We welcome GL Hearn’s use of econometric modelling to inform the OAN in
this instance, and the use of the most positive forecasts apparently available to
them, taking into account the LEP devolution growth. However, even a growth
rate of +1,240 annually may appear modest in the context of Warrington
Borough, given that over the 23-year period 1992-2014 the Borough has
shown average employment growth of 1,573, some 27% higher than GL Hearn
has allowed for.

2.69

This latter historical job growth trend is provided by Mickledore, who provided
an analysis of economic forecasts and housing numbers on behalf of WBC in
October 2016. Indeed, Mickledore also reported on a further growth scenario,
the Northern Powerhouse policy trend, which explored the potential of a 119%
increase in employment over the current Oxford Economics growth scenario.
This resulted in net growth of a very substantial 205,000 jobs by 2037. Whilst
Mickledore (probably rightly) recognises this level of job growth to be
‘somewhat unlikely’, nevertheless it is useful in demonstrating the level of
potential job growth that could potentially be achieved in the Borough if it grew
in line with the overall trend growth for a Northern Powerhouse NW region as a
whole.

2.70

We therefore consider that the Council should plan for a higher rate of growth
than even the LEP’s 1,240 annually that has been taken forward in the
emerging Local Plan.

2.71

Furthermore, it is also unclear from the SHMA and the subsequent Addendum
how the level of job growth planned for aligns with the employment land OAN
in the Warrington ELR. For example, the Council’s recent Economic
Development Needs Study (October 2016)30 modelled a series of scenarios,
including a ‘Sensitivity Test Two – LEP Devolution Bid’, which targeted a level

29

ID2a-018-20140306
BE Group / Mickledore (October 2016): Economic Development Needs Study for Warrington Borough Council
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of job growth that aligns with the SHMA Addendum’s revised housing need of
984 dpa. However, the Study calculated that the level of job growth under this
preferred scenario would justify an employment land target of just 136.88 ha,
compared to a Past Take Up target of 380.9 ha.
2.72

As the Local Plan Review Scope and Contents Document subsequently takes
forward the employment land OAN figure of 381 ha, presumably this would
sustain a level of job growth far in excess of (and perhaps more than double)
the level proposed in the LEP devolution scenario which underpins the housing
requirement of 1,000 dpa. There is therefore a disconnect between the
employment land evidence and housing evidence which could lead to
unsustainable outcomes.

2.73

Regarding economic activity rates, the SHMA confirms that the modelling has
used the figures provided by OE and overlaid these onto the demographic
projections and Census data. The resultant employment rate for over 16s is
illustrated in Figure 33 of the SHMA and shows a significant increase for
Warrington Borough in particular up to 2021, before it begins to fall slightly.
Similar patterns are apparent for both Halton and St Helens, albeit of a lower
magnitude.

2.74

The precise figures are provided in Table 43 of the SHMA and appear to be
extremely optimistic for Warrington Borough in particular, as reproduced in
Table 2.7. It is noted that the same method of calculation is utilised for the
LEP scenario in the SHMA Addendum should therefore be treated with a
similar level of caution.
Table 2.7

Males

Females

Source:
2.75
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Economic Activity Rates for Warrington Borough

Age

2014

2037

+/-

16-24
25-34
35-49
50-64
65+
16-24
25-34
35-49
50-64
65+

56.7%
85.0%
88.8%
76.0%
14.0%
61.2%
84.1%
86.5%
67.5%
9.6%

61.5%
92.5%
97.2%
86.2%
16.5%
66.4%
96.0%
98.4%
81.2%
11.7%

4.8%
7.5%
8.4%
10.2%
2.5%
5.2%
11.9%
11.9%
13.7%
2.1%

2016 Mid-Mersey SHMA / OE

To expect the economic activity rate for males aged between 35-49 to increase
by 8 percentage points, from an already high rate of 89%, to 97% by 2037 is
unrealistic; similarly, an increase of 12 percentage points for females in the
same age category, resulting in a virtually full employment rate of 98%, does
not accord with what might reasonably expected to happen. This suggests that
almost all families with children in Warrington will have both parents (aged
between 25 and 49) in work. The increase in the economic activity rate for the
50-64 age cohorts is also very high for both males and females, at 10.2% and
13.7% respectively.
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2.76

By way of comparison, the Office for Budget Responsibility [OBR] recently
published age and sex-specific economic activity rate projections to 2060 for
the UK as a whole. These rates are reproduced in Table 2.8. Whilst caution
should be taken when comparing these economic activity rates with the
employment rates in Table 2.7, they nevertheless indicate a very different
direction of change than suggested by OE/GL Hearn. For example, across the
country as a whole, OBR suggests that the proportion of economically active
residents (both male and female) will actually decline in the 30-44 age bracket.
Table 2.8

UK OBR Economic Activity Rates

Male

16-19
20-24
25-29
30-34
35-39
40-44
45-49
50-54
55-59
60-64
65-69
70-74
75-89
Source:
2.77

Female

2014

2037

+/-

2014

2037

+/-

78.9%
92.1%
93.7%
93.6%
92.8%
92.0%
89.2%
81.8%
59.3%
25.8%
12.3%
4.4%

49.6%
80.7%
89.4%
90.7%
89.9%
88.4%
87.7%
86.3%
80.4%
67.7%
38.5%
14.2%
5.7%

1.8%
-2.7%
-3%
-3.7%
-4.4%
-4.3%
-2.9%
-1.4%
8.4%
12.7%
1.9%
1.3%

70.9%
77.4%
78.4%
79.3%
80.7%
83.1%
80.4%
70.5%
41.2%
16.9%
7.1%
1.9%

48.6%
70.1%
74.8%
74.6%
77.4%
80.6%
83.5%
80.9%
74.5%
60.9%
34.5%
12.6%
4.6%

-0.8%
-2.6%
-3.8%
-1.9%
-0.1%
0.4%
0.5%
4.0%
19.7%
17.6%
5.5%
2.7%

OBR 2015

Furthermore it is NLP’s view that the economic activity rates published by the
forecasting agencies cannot be applied outside of each specific model, since
they are influenced by all of the assumptions made about population, jobs,
unemployment and commuting rates within the model. A more appropriate
approach might have been the application of fixed economic activity rates
based upon the local economic context and robust assumptions about future
change, supported by external data sources such as OBR.

Affordable Housing
2.78

The SHMA concludes that the need for affordable homes is just 436 dpa
across the Mid-Mersey area. This is surprising given that parts of Warrington
in particular have some of the highest house prices in northern England.
Furthermore, this level of affordable housing need is well below the levels
previously identified by GL Hearn and JGC in their 2011 Mid-Mersey SHMA.
Halton’s net annual requirement appears to have fallen from 891 dpa
previously to 119 dpa now; St Helens, from 1,225 dpa to just 96 dpa; and
Warrington from 477 dpa to 220 dpa.

2.79

It is recognised that the 2016 SHMA has annualised the requirement, whilst the
2011 SHMA aims to address the net current need over the first five years.
However, whilst this explains some of the difference, the net backlog need
totals only 792 across Mid-Mersey in the 2011 SHMA, hence spreading this out
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over 23 years rather than just five would not, on its own, explain the very
significant difference (or why St Helen’s need, for example, has fallen by 92%
in 4 years).
2.80

Furthermore it would have been helpful if the SHMA had incorporated Housing
Register data into the modelling work, even if this was just as a sensitivity test.
Whilst recognising that there can be issues over the quality and consistency of
Housing Register data, it nevertheless provides an important indication of the
overall level of need in an area and is referenced as such in the Practice
Guidance. For example, for Warrington Borough, the 2014/15 Local Authority
Housing Statistics Dataset suggests that as of 1st April 2015, there were 2,454
households on the housing waiting list. This is some way above the 1,411
gross backlog need estimated by GL Hearn for the Borough (Table 55).

2.81

Higher levels of backlog need suggest a higher level of affordable need, which
risks under-estimating the true scale of affordability issues in the districts, and
may justify a further uplift to the housing OAN.

Towards an Objectively Assessed Housing Need
2.82

12758525v4

This section has highlighted that there are a number of issues within the SHMA
and subsequent Addendum in assessing housing need and as such the
conclusion is unfortunately not a sound and policy-compliant assessment. The
key shortcomings of the Council’s Housing Need evidence base are as follows:
a

A failure to recognise the clear evidence that Warrington functions as a
standalone Housing Market Area, with relationships to the neighbouring
Cheshire authorities that are at least as strong as with St Helens and/or
Halton;

b

A failure to explain why, following a modest adjustment of -181 to
Warrington’s 2014 base population following the release of the 2014
MYE, this scenario results in a level of population growth some 5,400
lower than the 2012-based SNPP projects, which has a profound impact
on the demographic OAN;

c

An unjustified adjustment for UPC in Warrington Borough, which has had
the effect of suppressing the demographic projection;

d

Conflating the market signals uplift with the necessary adjustment to
headship rates in spite of recent Inspector’s reports and the market
signals pressure within Warrington Borough which indicate there is
significant upward pressure on the housing numbers to help address
affordability issues;

e

Applying a rate of uplift for Halton Borough that is more than double the
uplift for Warrington Borough, despite the latter area exhibiting more
severe and worsening housing market signals;

f

The application of unrealistic economic activity rates within both the
SHMA and SHMA Addendum, which under-estimates the level of net inmigration that would be required to sustain the local economy at the
desired level;
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g

The misalignment between the Council’s now preferred employment-led
LEP projection of 28,520 new jobs, which underpins the housing
requirement of 1,000 dpa, and the level of employment land provided.
The 381 ha target is more than double the amount that could be justified
on the basis of the LEP devolution proposal approach;

h

Whilst the employment-led approach to defining the housing requirement
is to be welcomed, NLP considers that the level of job growth proposed is
still below the rate of growth that has been achieved in recent years and
hence the Council is not ‘doing everything it can’ to boost economic
growth as required by the Framework.
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3.0

Assessing Housing Needs
Housing Needs and Requirements

3.1

3.2

3.3

The difference between need and requirement is an important one and has
been clarified in the Solihull High Court Decision31:
1

Objectively assessed housing need – the objectively assessed need
for housing in an area broadly encompasses demographic needs,
analysis of market signals, economic factors and provision for all types of
housing (including affordable), not taking into account and policy
considerations concerning the ability to meet these housing needs.

2

Housing requirement (Proposed Delivery) – this figure reflects not
only the objectively assessed need for housing, but also any policy
considerations that might require that figure to be manipulated to
determine the actual housing target for an area. For example, built
development in an area might be constrained by the extent of land which
is the subject of policy protection. Once these policy considerations have
been applied to the figure for full objectively assessed need for housing
in an area, the result is a housing requirement figure.

As summarised in Section 2.0, WBC’s Local Plan Review Scope and Contents
Document identifies an OAN of 839 dpa, based on the evidence contained
within the SHMA, but an employment-led housing requirement of 1,000 dpa to
2037, based on the LEP devolution proposal scenario modelled in the October
2016 SHMA Addendum (which found that to sustain a level of net job growth
equal to 28,520 from 2015-2037, 984 dpa would be required).
In this regard, and in support of an earlier planning application at Peel Hall on
behalf of Satnam in 2016, NLP undertook a review of the Council’s OAN. This
involved PopGroup modelling undertaken in accordance with NLP’s
HEaDROOM Framework. This analysed a number of scenarios based on
different demographic, economic and housing related factors which draw upon
analysis of context and past trends.

Previous HEaDROOM Analysis
3.4

The following scenarios were modelled in PopGroup by NLP:
Demographic-led Projections:
a

31

PopGroup 2012-based SNHP: This scenario represented a projection of
the demographic shift based on current factors and recent trends in
Warrington Borough, aligning household growth to the 2012-based
SNHP. It took account of dwelling vacancy rates in order to derive a
housing need figure from the projections in household growth.

(1) Gallagher Homes Limited and Lioncourt Homes Limited v Solihull Metropolitan Borough Council [2014] EWHC 1283
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Sensitivity Tests:
i

ii

iii

b

Scenario Ai: Partial Catch-Up Headship Rates – Using the 2012based headship rates as a starting point, it was projected that by
2033 (starting after 2017 to allow for full economic recovery)
headship rates for the younger adult age groups32 will have caught
up half of the difference between the 2012 and 2008-based SNHP
headship rates. The underlying population upon which this
scenario was based was the same as Scenario A, i.e. the 2012based SNHP;
Scenario Aii: 2013 & 2014 MYE – Using the 2013 & 2014 MYE
and applying the fertility, mortality, migration and headship rates
from the 2012-based SNPP thereafter.
Scenario Aiii: 2013 & 2014 MYEs + Partial Catch-Up [PCU]
Headship Rates – As Aii, but incorporation of PCU headship rates
on the same basis of Scenario Ai;

Long Term Migration Trends - based on average gross flows of internal
and international migration in Warrington over a ten-year period as taken
from the ONS MYE Series, assuming Warrington would continue to see
migration at a level in line with recent trends.

Employment-led Projections

3.5

32

c

Experian Job Growth – A ‘policy-off’ trend scenario based upon
Experian’s local area-based econometric model. This provided potential
unconstrained employment growth in Warrington of +22,409 jobs 20142037, at an annual rate of 974.

d

Job Stabilisation – Assumed that there are no additional jobs created
over the assessment period, i.e. the number of jobs remained at the level
achieved in 2014.

e

Past Trends Job Growth– A past trends job growth scenario based
upon the level of job growth consistently achieved in Warrington in the
recent past. Based on the historic evidence provided in the Experian
dataset, this indicated that Warrington’s economy gained 1,386 jobs
annually in recent years. This rate of growth was incorporated into the
PopGroup model over the period 2014-2037.

The Inputs and assumptions are set out in full are summarised in Appendix 1
to this Technical Report. However, in summary, we used the relevant data
inputs from the 2012-based SNPP (including Total Fertility Rates and
Standardised Mortality Rates); headship rates from the 2012-based SNHP; a
3.2% allowance for vacant/second homes (taken from the CLG’s Council Tax
Base data); a static labour force ratio and declining unemployment rate; and
economic activity rates adapted for Warrington Borough from the Office for
Budget responsibility’s recent labour market participation rates, which includes
an allowance for forthcoming changes to the retirement age.

As defined by males and females in the age groups 15-19, 20-24, 25-29 and 30-34.

P34

12758525v4

Warrington Local Plan Review: Scope & Contents Document : Assessment of Housing Requirement and
Supply

3.6

The results are summarised in Figure 3.1. the demographic projections ranged
from a low of 819 dpa based on the 2012-based SNHP incorporating the 2014
MYE, to a high of 883 dpa based on adjusting the (then) latest projections to
accelerate household formation rates. It is considered that Warrington
represents a self-contained HMA and should meet its own needs within its own
boundaries.

3.7

It was previously considered that the 862 dpa figure relating to the 2012-based
SNHP, adjusted to allow for the latest MYE and accelerated headship rates,
represented the appropriate demographic starting point for the objectively
assessed need for housing in Warrington Borough, rather than the 755 dpa
demographic-led figure taken forward in the 2016 SHMA, which makes no
allowance for accelerating headship rates (at this stage), and appears to
assume an unjustifiably pessimistic level of population growth in Warrington
based on the 2014 MYE.

3.8

A further (10%) uplift was made to the demographic-led projections to reflect
worsening market signals, taking the OAN figure to 948 dpa. In this instance
no further uplift was considered necessary to meet affordable housing needs
as this was below the 948 dpa figure.

3.9

As for the three employment-led scenarios, which were founded on annual job
growth of 974, 0 and 1,386 respectively based on Experian forecasts, job
stabilisation and past trends respectively, this resulted in a range of between
586 dpa and 1,367 dpa.
Figure 3.1

Warrington Housing Need Scenarios

OAN Range: 950 – 1,150 dpa

Source:
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3.10

On the above basis, and in light of the clear need (as set out in the Practice
Guidance) for an uplift above the demographic baseline to account for market
signals and economic growth, NLP previously concluded that there was no
basis for considering that objectively assessed needs within the Borough would
be as low as the 840 dpa recommended in the 2016 SHMA.

3.11

However, the scale of objectively assessed need is a judgement and various
considerations are necessary before a final housing OAN range is arrived at.
NLP considered these to be as follows:

P36

1

840 dpa equates to the 2012-based household projections (Scenario A),
falling to 819 dpa incorporating the 2013 and 2014 MYEs. This rises to
862 dpa with necessary adjustments being made to headship rates in the
younger age categories and also incorporating the 2014 MYE (Scenario
Aiii). This is considered to represent the adjusted demographic starting
point for identifying housing OAN in Warrington Borough;

2

Given the evidence concerning worsening market signals in Warrington
Borough, it is considered that the SHMA’s very modest upwards
adjustment, of 2.3% is insufficient and a more realistic (although still
relatively modest) uplift in the order of 10% would be required. This
would increase the demographic-led OAN up to 948 dpa;

3

1,147 dpa represents the level of housing growth necessary to provide a
sufficiently large labour force to support the Experian job growth
forecasts for the Borough, assuming the commuting rates remain
constant. The level of job growth under this scenario is very similar to
the level contained within the OE projections used by GL Hearn to inform
their housing OAN;

4

Warrington Borough has experienced very high levels of job growth over
the past few years. Were this level of growth to continue, this would
require an even higher dwelling need, of up to 1,367 dpa;

5

This would suggest an employment-led range of housing needs would
equate to between 1,147 dpa and 1,367 dpa;

6

WBC are seeking to provide an appropriate level of housing to meet with
their future LEP job growth ambitions of 1,240 per annum. This level of
job growth sits between Scenarios C and E as modelled by NLP;

7

The scale of affordable housing needs (based on GL Hearn’s identified
affordable housing OAN), once considered as a proportion of market
housing delivery, would not require an uplift to the estimates of total need
even at the bottom end of the range;

8

On balance, NLP considered that a suitable housing OAN range for
Warrington Borough would be in the order of 950 dpa – 1,150 dpa
(rounded), with greater weight to be attached to the higher end of the
range in order to align with the Borough’s stated job growth objectives
and the approach taken in the 2016 Mid-Mersey SHMA and subsequent
Addendum.
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3.12

Clearly even the bottom end of this range is above the 839 dpa which the
SHAM identified as Warrington Borough’s OAN. The 1,000 dpa housing
requirement sits towards the middle of NLP’s range.

3.13

However, clearly time has moved on since NLP undertook the original
modelling and new data has come to light specifically:

3.14

3.15

1

2014-based SNPP/SNHP which are 13%/10% lower (respectively) than
the 2012-based equivalents used to underpin both NLP’s and GL Hearn’s
modelling;

2

New data released on market signals;

3

New job growth forecasts, based on the LEP’s devolution proposal of
1,240 additional jobs per year for the period 2014-2037.

The Local Plan Review Scope and Contents document notes that the level of
housing need will be refined ahead of confirmation of the preferred
development option “to reflect more recent demographic population and
household projections which have been released following publication of the
SHMA” [§2.14].
GL Hearn’s SHMA Addendum has sought to rectify point 3 above, relating to
the new job growth projections, but has yet to model the implications of the
new SNPP/SNHP or market signals. Once this work is undertaken we reserve
the right to revisit our original modelling in detail but for the purposes of this
Technical Note we now turn to whether any of the 3 key changes would cause
us to revisit our pervious view on the extent of WBC’s OAN.

The New Demographic Starting Point
3.16

The Practice Guidance states that up-to-date household projections published
by the CLG should provide the starting point estimate of overall housing need.
The Practice Guidance goes on to state that “plan makers may consider
sensitivity testing, specific to their local circumstances, based on alternative
assumptions in relation to the underlying demographic projections and
household formation rates”33.

3.17

It is accepted that since the NLP and GL Hearn modelling was undertaken,
more up-to-date population and household projections have been released by
ONS and CLG respectively. As summarised in Table 3.1, over the period
2014-2037 the latest 2014-based SNHP project an average annual household
growth of 730 in Warrington. This is around 10% below the 2012-based
SNHP.

33
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Table 3.1

Household Growth for Warrington Borough

2014-based Household Projections

Warrington*

2014-2037 annual
H’Hold Growth

2013-2033 annual
H’Hold Growth

2014

2037

2014-2037

Annual
H’holds

2014SNHP

2012SNHP

2014SNHP

2008SNHP

87,947

104,736

16,789

730

730

813

770

800

Source:

CLG 2008/2012/2014-based Household Projections

*Note – the time periods have been changed to align across the various SNHPs
Note:

It is important to note that each of these household projections are based on their respective
population projections. Hence applying household headship rates to different populations,
(such as applying the 2011-based headship rates to the 2012-based population as in the
previous update report) will result in a different household growth figure than those presented
above.

3.18

It is considered that the prime reason behind the fall in the household growth
rate relates to the decline in population growth upon which the household
projections are based. The 2014-based SNPP is around 13% lower than the
2012-based SNPP.

3.19

Figure 3.2 illustrates the average household size for the three most recent sets
of household projections for Warrington Borough. This indicates that the 2008based projections had the steepest rate of change, with the latest 2014-based
projections being almost identical to the previous 2012-based SNHP.

3.20
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Figure 3.2

Average Household Size in Warrington Borough

Source:

CLG 2008/2012/2014-based Household Projections

The household projections project forwards constrained levels of household
formation. In order to assess how many new houses will actually be required
in Warrington Borough over the Local Plan period (2015-2037), it is appropriate
to consider the extent to which household formation rates might be expected to

12758525v4

Warrington Local Plan Review: Scope & Contents Document : Assessment of Housing Requirement and
Supply

increase in the future. The 2014-based SNHP anticipates different levels of
change in headship rates for different age cohorts, as set out in Figure 3.3.
Figure 3.3

Change in headship rate by age cohort – 2014-based SNHP

Source:

CLG 2014-based Sub-National Household Projections for Warrington Borough

3.21

The different household formation rates by age cohort reflects the fact that very
few people aged between 15 and 24 are likely to be able to establish their own
households and that the 25 to 34 age cohort is similarly (and increasingly)
likely to face pressures in establishing households. The projection suggests
that headship rates amongst 25-34 year olds are likely to decrease significantly
over the plan period. By contrast, the headship rate is likely to be very high
amongst older people (noting that these figures do not include those that live
within institutions such as nursing homes).

3.22

In accordance with the Practice Guidance, NLP would seek to test sensitives to
the 2014-based SNHP where local circumstances allow. To help rectify the
impacts of supressed household formation, NLP has devised a sensitivity to
the 2014 based SNHP. For the purposes of the OAHN, NLP models a ‘Partial
Catch Up’ scenario. Because young people have been disproportionately
impacted by supressed household formation in recent years, the sensitivity
focuses around those aged 15-34. Young people are having to live with
parents for longer than seen historically or pay a significantly greater proportion
of their earnings to rent, which leaves them unable to save for a deposit for a
house.

3.23

The sensitivity test is based on the assumption that, post 2017 (to allow for the
full return to pre-recession trends) headship rates in the 15-34 age groups will
return to an increase in line with longer term trends, such that by 2033, half of
the difference between the 2012-based and 2008-based projections is made
up. This results in average household size declining at a slightly faster rate
than the 2014-based SNHP projection as a higher percent of young people
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form households.
3.24

Research by NHPAU34 found that cohorts who are less able to access home
ownership earlier in their housing career due to ‘boom’ or ‘recession’ factors
impacting on affordability are nevertheless able to ‘catch-up’ – 80% of the gap
at the age of 30 is ‘caught-up’ by the age of 40. There is therefore every
reason to believe this finding is broadly analogous to household formation, and
supports the resumption of long term trends.

3.25

In summary, we accept that were we to run the PopGroup model again using
the latest 2014-based SNPP and 2014-based SNHP, this would result in a fall
in the demographic starting point from the 840 dpa identified by NLP previously
(the 2012-based SNPP Baseline), to 754 dpa including a 3.2% allowance for
vacancy/second homes (2014-2037).

3.26

Whilst this is below the 839 dpa identified as the OAN in the SHMA/emerging
Local Plan, clearly this does not include any uplift for accelerated headship
rates market signals, affordable housing or economic growth needs.

3.27

As regards the former, the analysis set out above demonstrates that the major
differential underpinning the lower growth rate in the 2014-based SNHP is
weaker population growth, rather than any shift in household formation.
Indeed the headship rate analysis indicated that there was very little difference
between the 2012-based SNHP and the 2014-based iteration, and the same
considerations concerning suppressed household formation rates amongst the
younger age cohorts still apply.

3.28

Whilst we have not undertaken the modelling necessary to determine the
extent of uplift necessary, the previous analysis resulted in an uplift of around
5% to the demographic starting point as a result of accelerating household
formation rates in the 15-34 age group. A similar increase to the 754 dpa
2012-based SNHP figure would suggest a figure somewhere in the region of
792 dpa would represent a reasonable adjustment before any further uplift as
applied to reflect worsening housing market signals.

3.29

It should be noted that this overview has not revisited the long term migration
rates, which were slightly higher than the 2012-based SNPP suggested. This
could result in a further adjustment to the demographic starting point once the
latest migration data has been appraised.

34

NHPAU (2010) How do Housing Price Booms and Busts Affect Home Ownership for Different Birth Cohorts?
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Market Signals
3.30

The Framework sets out the central land-use planning principles that should
underpin both plan-making and decision taking. It outlines twelve core
principles of planning that should be taking account of, including the role of
market signals in effectively informing planning decisions:
“Plans should take account of market signals, such as land prices and housing
affordability, and set out a clear strategy for allocating sufficient land which is
suitable for development in their area, taking account of the needs of the
residential and business communities.” [§17]

3.31

The Practice Guidance indicates that once an assessment of need based upon
household projections is established, this should be adjusted to reflect
appropriate market signals and indicators of the balance between demand and
supply of housing.

3.32

The Guidance explicitly sets out six market signals:

3.33

1

Land Prices;

2

House Prices;

3

Rents;

4

Affordability;

5

Rate of development; and,

6

Overcrowding/Homelessness

It goes on to state that appropriate comparison of these should be carried out
with an upward adjustment made where such market signals indicate an
imbalance between supply and demand, and a need to increase housing to
meet demand and tackle affordability issues is identified:
“This includes comparison with longer terms trends (both in absolute levels and
rates of change) in the housing market area; similar demographic and
economic areas; and nationally. Divergence under any of these circumstances
will require upwards adjustment to planned housing numbers compared to
those solely on household projections…
In areas where an upward adjustment is required, plan makers should set this
adjustment at a level that is reasonable. The more significant the affordability
constraints (as reflected in rising prices and rents, and worsening affordability
ratio) and the stronger other indicators of high demand (e.g. the differential
between land prices), the larger the improvement in affordability needed and,
therefore, the larger the additional supply response should be.35"

3.34

The Practice Guidance sets out a clear and logical ‘test’ for the circumstances
in which objectively assessed needs (including meeting housing demand) will
be in excess of demographic projections.

35
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3.35

In the context of the Framework and the Practice Guidance, the housing
market signals have been reviewed to assess the extent to which they indicate
a supply and demand imbalance in Warrington and therefore indicating that
upward adjustments should be made on the demographic-led needs identified.

3.36

Where available, data relating to the regional North West market has been
utilised as a comparator. Elsewhere data relates to the county of Merseyside.

Land Prices
3.37

There is limited data available for Land Prices within Warrington Borough.
Figures indicate that during 2014 sites with planning permission within
Warrington achieved an average of £1.269 m per hectare against the national
average of £1.96m per hectare (excluding London).

House Prices
3.38

The Practice Guidance identifies that longer terms changes in house prices
may indicate an imbalance between the demand and supply of housing. It
suggests using mix-adjusted house process; however, these are not available
at the Local/Unitary Authority level, hence price paid data is deemed the best
indicator for house prices. CLG publish series data on district level median
house prices from 1996 to 2012, and for 2013 and 2014 Land Registry ‘Price
Paid’ Data has been used.

3.39

Figure 3.4 and Table 3.2 show average (median) house prices across
Warrington, the North West and England over the last 15 years. In recent
years Warrington’s house prices have gradually increased in line with national
and regional rates of increase, but remain above the regional average.
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Figure 3.4

Average (Median) House Price – 2000 to 2015

Source:

CLG Live Table 586/Land Registry
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Table 3.2

2000

2015

% Change

Absolute
Change

Warrington

£66,950

£164,175

145%

+ £97,225

England

£82,000

£212,000

159%

+ £130,000

North West

£56,500

£144,950

157%

+ £88,450

Source:
3.40

Average (Median) House Price - 2000 to 2015

CLG Live Table 586/Land Registry

In terms of rates of change over the past 15 years, Warrington, at 145%, has
seen a rate of change below the national and regional rates of 159% and 157%
respectively. Average house prices in Warrington increased by £97,225 over
the 15 year period. In contrast, whilst the North West average increased by
157%, it was a lower absolute increase of £88,450. This demonstrates the
strength of the Warrington housing market in comparison with the wider region.

Rents
3.41
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Increasing rental costs are another indicator of housing market stress. Series
data for rents from the VOA are only available from Q2 2011 to Q1 2016;
however trends in rental costs are still clear. The average (median) monthly
rents for all dwellings in each area are shown in Figure 3.5 and Table 3.3. As
of 2016, average monthly rents in Warrington are below the England average
although they are increasing at a faster rate. Average monthly rents in
Warrington and Merseyside in 2011 were broadly comparable but in the
intervening years they have started to diverge. Warrington’s average monthly
rents increased by 10% whilst the North West increased by 6.1% and the
Merseyside equivalent actually decreased by 0.7%.
Figure 3.5

Average (Median Monthly Rent and Change - Q2 2011 to Q1 2016)

Source:

VOA Private Rental Market Statistics
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Table 3.3

Average (Median Monthly Rent and Change - Q2 2011 to Q1 2016)

Q2 2011

Q2 2016

% Change

Absolute
Change

Warrington

£500

£550

14%

+£50

England

£570

£650

5.3%

+£80

North West

£495

£525

6.1%

+£30

Source:

VOA Private Rental Market Statistics

Affordability
3.42

The Practice Guidance identifies that assessing affordability involves
comparing the cost of housing against households’ ability to pay. The relevant
indicators are lower quartile [LQ] house process and LQ earnings which
together form an affordability ratio which can be tracked over time.

3.43

The affordability ratio across the Warrington, Merseyside and England is
shown in Figure 3.6 and Table 3.4. A similar pattern materialises as with
house prices, with Warrington being below the national average but above the
Merseyside, Halton and St Helen’s averages.

3.44

3.45
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In 2000 Warrington’s affordability ratio was 3.44, which was below the national
rate of 3.91 and St Helens (3.86) but significantly higher than Halton (2.54).
However, the ratio rose rapidly to the extent that it actually exceeded the
national average in 2006, peaking at 7.75 compared to 7.15 nationally.
Following the onset of the recession, the ratio fell to a low of 5.50 in 2009, and
has fluctuated since that time.
In terms of increase over the last 15 years, Warrington’s ratio has increased by
74%, which is broadly in line with the rate of growth in Halton and above that of
St Helens, albeit the Borough was starting (and ending) at a much higher base.
Figure 3.6

Affordability Ratio 2000-2015

Source:

CLG Live Table 576/Land Registry/ASHE
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Table 3.4

Affordability Ratio 2000-2015

2000

2015

% Change

Absolute
Change

Warrington

3.44

5.98

74%

2.54

England

3.91

7.02

80%

3.11

Merseyside

2.82

n/a

n/a

n/a

Halton

2.54

4.44

75%

1.9

St Helens

3.86

4.86

26%

1.0

Source:

CLG Live Table 576/Land Registry/ASHE

Rate of Development
3.46

3.47

The rate of development is a supply-orientated indicator of past delivery and
the extent to which it has kept pace with planned supply. In assessing the
likelihood of under delivery of a plan, the Practice Guidance sets out that a
comparison of completions against the relevant requirement in the
corresponding period should be undertaken. It may also be an indicator of any
‘backlog’ of unmet needs; however, this is based on the assumption that these
requirements were a reasonable and objective assessment of development
need for that period.
According to the Council’s recent evidence base document on economic
forecasts and housing numbers36, over the period 2003 to 2016 the average
annual completions figure for Warrington Borough was 840 dwellings, a figure
comfortably in excess of the North West Regional Strategy37 target of 380 (net
of clearance).

Overcrowding and Homelessness
3.48

Overcrowding, shared household and homelessness are further indicators that
there are unmet needs in an area. The Practice Guidance indicates that “…
overcrowding, concealed and sharing households, homelessness and the
numbers in temporary accommodation demonstrate unmet need for housing …
[long term increases] might be a signal to consider increasing planned housing
numbers…38” The Censuses provide data on overcrowded households and
concealed families (also a proxy for sharing households), and data on
homelessness can be obtained from CLG.

3.49

Overcrowded households are identified by the Census as households with
fewer rooms [or bedrooms] than required, based on a standard formula based
on the number of people in a household and their relationship. Table 3.5
shows the change in the percent of household who were overcrowded at the
time of the 2001 and 2011 Censuses. Nationally, there has been an increase
from 7.1% to 8.7% in 2011, an increase of 23%. Across Warrington, the

36

Mickledore (October 2016): Analysis – A review of economic forecasts and housing numbers
GO-NW (September 2008): North West of England Regional Spatial Strategy to 2021 (Table 7.1)
38
ID 2a-020-20140306
37
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increase has been 5.3% over the same period, with 4.5% of households being
classified as overcrowded.
Table 3.5

Overcrowding

Overcrowded Households
Change in %

Change in
Percentage
Points

2001

2011

Warrington

4.3%

4.5%

+5.3%

+0.23

England

7.1%

8.7%

+22.7%

+1.6

Source:

Census 2001/2011

3.50

Concealed families occur when the household is comprised of more than one
family; in the Census, each family is assigned a ‘family reference person’;
where the family reference person is not the household reference person, this
family is considered to be ‘concealed’. An example of a concealed family is a
couple (with or without children) living in a parent’s home.

3.51

Nationally, the rate of concealed families rose by 59% over the ten years 2001
to 2011, to 1.85%. Table 3.6 indicates that the rate of concealed families also
increased in Warrington, but at a lower rate of 28%.
Table 3.6

Concealed Families (as % of all families) 2001 and 2011

Concealed Families (as % of all
families)
2011

Warrington

0.87%

1.12%

28.21%

+0.25

England

1.16%

1.85%

59.18%

+0.69

Census 2001/2011

CLG provides data on the number of households in each Local Authority which
are accepted as homeless and in ‘priority need’ as well as households in
temporary accommodation. The rate of households in priority need (which
includes those with dependent children or vulnerable households) is presented
in Table 3.7.
Table 3.7

Households in Priority Need 2004/05 to 2014/15

Households in Priority Need (per
1,000 households)

Warrington
England
Source:
3.53

P46

Change in
Percentage
Points

2001

Source:
3.52

Change in %

Change in %

Change in
Percentage
Points

2004/05

2014/15

~

0.98

~

~

5.73

2.40

-58%

-3.3

CLG Live Table 784/P1e Returns

Nationally, the number of households (per 1,000) who are homeless and in
priority need has declined by almost 60% from 5.73 to 2.4 over the last ten
years. Insufficient information is available for Warrington to derive the same
percentage change but the proportion of households in Priority Need in
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2014/15 is lower than the national average and the same can be said for the
number of households in temporary accommodation (Table 3.8).
Table 3.8

Households in Temporary Accommodation 2004/05 to 2014/15

Households in Temporary
Accommodation (per 1,000
households)

Warrington
England
Source:

Change in %

Change in
Percentage
Points

2004/05

2014/15

~

0.22

~

~

4.79

2.85

-40.5%

-1.94

CLG Live Table 784/P1e Returns

Comparison of Market Signals
3.54

In addition to assessing market signals within Warrington, the Practice
Guidance states that:
“Appropriate comparisons of Indicators should be made. This includes
comparisons with longer term trends (both in absolute level and rates of
change) in the: housing market area; similar demographic and economic
areas; and nationally…”39

3.55

Therefore, for the purposes of this assessment, Warrington has been
compared to neighbouring authorities and other authorities within the North
West which may have housing market links with Warrington and may constitute
the wider, strategic, housing market area. The intention of comparing these
areas with Warrington is to provide a range of benchmark centres which will
either compete economically with Warrington or are similar in geographic,
economic and demographic factors.

3.56

Table 3.9 and Table 3.10 demonstrate how Warrington Borough ranks in terms
of the indicators. A higher ranking in these tables indicates a worse performing
market signals, and vice versa.

39
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Table 3.9

Warrington Market Signals Comparator Table - Cost of Housing

House Prices
Rank

Affordability

Rents

Median (2015)

% Change
(2000-2015)

Absolute
Change
(2000-2015)

Ratio (2015)

% Change
(2000-2015)

Absolute
Change
(2000-2015)

Median (Q1
2016)

% Change (Q2
2011-Q1 2016)

Absolute
Change (Q2
2011-Q1 2016)

1

Trafford

Trafford

Trafford

Trafford

Trafford

Trafford

Trafford

Stockport

Trafford

2

England

Liverpool

England

Cheshire West
and Chester
UA

Stockport

Stockport

England

Trafford

Stockport

3

Cheshire East
UA

England

Cheshire East
UA

England

Liverpool

England

Stockport

England

England

4

Stockport

Wigan

Stockport

Cheshire East
UA

Wigan

Warrington
UA

Cheshire West
and Chester
UA

Warrington
UA

Warrington
UA

5

Cheshire West
and Chester
UA

Stockport

Cheshire West
and Chester
UA

Stockport

England

Wigan

Cheshire East
UA

Cheshire West
and Chester
UA

Cheshire West
and Chester
UA

6

Warrington
UA

Warrington
UA

Warrington
UA

Warrington
UA

Halton UA

Liverpool

Warrington
UA

Cheshire East
UA

Cheshire East
UA

7

Halton UA

St Helens

Liverpool

St Helens

Warrington
UA

Halton UA

Knowsley

Halton UA

Halton UA

8

Wigan

Cheshire West
and Chester
UA

Wigan

Wigan

Knowsley

Knowsley

Halton UA

St Helens

St Helens

9

Liverpool

Cheshire East
UA

Halton UA

Knowsley

St Helens

St Helens

St Helens

Wigan

Wigan

10

St Helens

Halton UA

St Helens

Halton UA

#N/A

#N/A

Wigan

Knowsley

Knowsley

11

Knowsley

Knowsley

Knowsley

Liverpool

#N/A

#N/A

Liverpool

Liverpool

Liverpool
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Table 3.10 Warrington Market Signals Comparator Table – Overcrowding and Homelessness

Concealed Families

Households in Temporary Accommodation

Land Prices

Change (%)
(2001-2011)

Change
(percentage
points) (20012011)

Households in
Temporary
Accommodation, per
1,000 Households
(2014/15)

% Change
(2004/052014/15)

Absolute
Change
(2004/052014/15)

Bulk Residential
(£/Ha) (2014)

Change
(%) (~)

Knowsley

Stockport

England

England

Knowsley

Knowsley

England

St Helens

England

England

Stockport

Trafford

England

Stockport

Cheshire West
and Chester UA

#N/A

Liverpool

Cheshire East
UA

Knowsley

Halton UA

Stockport

Wigan

Cheshire East
UA

#N/A

Trafford

Cheshire West
and Chester
UA

Liverpool

Stockport

Trafford

Halton UA

Trafford

#N/A

Stockport

Wigan

Trafford

Cheshire West and
Chester UA

Halton UA

Trafford

Halton UA

#N/A

Halton UA

Trafford

Halton UA

Liverpool

Wigan

Liverpool

Stockport

#N/A

St Helens

Halton UA

Cheshire East
UA

Knowsley

Liverpool

Wigan

#N/A

Wigan

Liverpool

Wigan

Warrington UA

Cheshire West
and Chester UA

St Helens

#N/A

9

Cheshire West
and Chester
UA

Knowsley

Cheshire West
and Chester
UA

Cheshire East UA

Cheshire East
UA

St Helens

Warrington UA

#N/A

10

Warrington
UA

Warrington
UA

St Helens

St Helens

St Helens

England

Liverpool

#N/A

11

Cheshire East
UA

St Helens

Warrington
UA

Wigan

#N/A

#N/A

Knowsley

#N/A

Rank

1
2
3
4

5

6
7
8
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Concealed
Families, %
(2011)

Cheshire
East UA
Cheshire
West and
Chester UA
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Summary
3.57

In line with the Practice Guidance, the evidence on market signals does
indicate upwards adjustment on the demographic-led starting point may be
required in Warrington. House prices, land prices, rents and affordability
indicate potential problems within the Borough compared to England and
comparator areas; however the Borough has performed better in terms of other
indicators and in particular has delivered relatively high levels of housing since
2003/04.

3.58

From using the latest available data (as of November 2016), we agree with the
conclusion of the 2016 SHMA that some uplift to the demographic starting
point is required:
“Overall, the analysis of market signals points to some affordability pressures
in the HMA although not as bad as that seen in the wider comparators.
However, due to the increases in shared ownership and to meet the needs of
concealed and homeless households some upward adjustment to assessment
of housing need may be required” [§8.124]

3.59

3.60

However, whilst we recognise that the extent of any uplift is necessary an area
of professional judgement, it is considered that the uplift of 2.3% applied in the
2016 SHMA to Warrington’s demographic starting point is insufficient,
particularly when this is contrasted with the 5.1% uplift GL Hearn apply to the
Halton figure where housing affordability pressures are manifestly lower.
Recent Inspector’s examination findings have suggested an uplift of 10% is
appropriate40, with the Inspector into the Eastleigh Core Strategy specifically
concluding:
“It is very difficult to judge the appropriate scale of such an uplift. I consider a
cautious approach is reasonable bearing in mind that any practical benefit is
likely to be very limited because Eastleigh is only a part of a much larger HMA.
Exploration of an uplift of, say, 10% would be compatible with the "modest"
pressure of market signals recognised in the SHMA itself.”41

3.61

Furthermore, the Local Plan Expert Group [LPEG], in its Report to the
Communities Secretary and to the Minister of Housing and Planning (March
2016), recommended various changes to the Practice Guidance concerning
the assessment of housing market signals. Instead of analysing six key market
signals and considering whether an uplift is justified as the current Practice
Guidance states (and which this Section will examine), the LPEG recommends
examining just two indicators:
1

House price affordability – the ratio of median quartile house prices to
median earnings (‘The House Price Ratio’); and,

2

Rental affordability – lower quartile rental costs as a percent of lower

40

Examination of the Uttlesford Local Plan, Inspector’s Conclusion, 22 December 2014
Eastleigh Borough Local Plan Inspector’s Report February 2015 (Paragraphs 39, 40 and 41)
http://www.eastleigh.gov.uk/pdf/ppi_Inspectorsreport12Feb15.pdf
41
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quartile earnings (The Rental Affordability Ratio’).
3.62

Whilst the LPEG report remains at the consultation stage and has no formal
weight, it is a useful indicator of the general direction of travel this area of
debate is likely to take. The data alluded to in the LPEG is not yet published
by CLG, but based on NLP’s own figures, it is calculated that the 3-year
average HPR for Warrington would be 5.71, whilst the equivalent 3-year
average RAR would equate to 25.6%. These figures are currently only
indicative and may change if CLG agree to publish these figures themselves.

3.63

Nevertheless if the findings of the LPEG report are accepted, a 10%
market signals uplift would be required for Warrington.

3.64

In conclusion, the latest evidence would suggest that the scale of market signal
pressure in Warrington is “modest” and, as such, a reasonable market signal
uplift to the demographic baseline might be considered to be 10%.
By way of illustration, a 10% uplift on the 792 dpa adjusted demographic
‘starting point’ would equal total housing need of 871 dpa.

Economic and Employment Trends
3.65

With regards to considering the need to uplift a housing figure to take account
of the economic potential of the local authority, the Framework sets out the
following.
“The Government is committed to ensuring that the planning system does
everything it can to support sustainable economic growth. Planning should
operate to encourage and not act as an impediment to sustainable growth.
Therefore significant weight should be placed on the need to support economic
growth through the planning system.” [§19] (NLP emphasis)

3.66

The Practice Guidance requires that assessments of likely job growth are
made, looking at past trends in job growth and/or economic forecasts, whilst
also considering the growth in working age population42. The potential job
growth should be considered in the context of potential unsustainable
commuting patterns and as such plan-makers should consider how the location
of new housing could help address this42.

3.67

Although there are a complex set of issues involved in matching labour
markets (with different occupational groups having a greater or lesser
propensity to travel to work), there are some simple metrics which can explore
the basis alignment of employment, demographic and housing change, notably
the amount of housing needed to sustain a labour force, assuming certain
characteristics of commuting and employment levels.

3.68

Ensuring a sufficient supply of homes within east access of employment
represents a central facet of any efficiently functioning economy and can help
to minimise housing pressures and unsustainable levels of commuting (and

42
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therefore congestion and carbon emissions). If the objective of employment
growth is to be realised then it will generally need to be supported by an
adequate supply of suitable housing.
3.69

To model this demographically, the PopGroup model constrains or inflates
migration to a level (reflecting the age profile of migrants specific to each
district) which, alongside natural change, produces a labour force sufficient to
support the given level of employment, taking account of projected economic
activity rates, unemployment and commuting patterns.

3.70

As set out above, NLP modelled three employment-led scenarios, based on
Experian job growth forecasts (974 job growth annually 2014-37, equal to
1,147 dpa); Job Stabilisation (586 dpa) and Past Trends Job growth (1,386
jobs annually 2014-37, equal to 1,367 dpa). The 1,147 dpa aligning with the
Experian job growth projections was previously taken forward by NLP to inform
the upper end of the OAN range.

3.71

However, the latest LEP devolution proposal indicates an increase of 1,240
additional jobs per year for the period 2014-2037. GL Hearn considers that
this would result in a housing need in the order of 984 dpa. Whilst we welcome
the fact that WBC has sought to use this employment-led scenario to help
define its housing requirement figure of 1,000 dpa, the comparison of the
various scenarios in Table 3.11, using what we consider to be more realistic
assumptions concerning economic activity rates in particular, would suggest
that the actual level of housing need necessary to sustain 1,240 jobs annually
would be significantly higher.

3.72

Although the relationship is not strictly linear, the Table would suggest that this
figure is likely to be somewhere between 1,200 dpa and 1,300 dpa.
Table 3.11 Warrington Employment-led Scenarios

Job Stabilisation
Experian Job
Forecasts
LEP Devolution
Proposal
Past Trends Job
Growth

Annual Net Job Growth 2014-2037
0

DPA
586 dpa

+974

1,147 dpa

+1,240

TBC

+1,386

1,367 dpa

Source: NLP 2016

Other Issues
3.73

The Practice Guidance states that, with regard to taking into account affordable
housing needs:
“The total affordable housing need should then be considered in the context of
its likely delivery as a proportion of mixed market and affordable housing
developments, given the probable percentage of affordable housing to be
delivered by market housing led developments. An increase in the total
housing figures included in the local plan should be considered where it could
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help deliver the required number of affordable homes.”43
3.74

3.75

As noted above, the inclusion of affordable housing needs in OAHN
calculations is particularly prescient in this instance, given that it was the
subject of the recent (19th February 2015) High Court Decision between
Satnam Millennium Ltd vs Warrington Borough Council44 which set out the
requirements of an OAHN to cater for affordable housing needs in its
calculation. The decision found that the adopted OAHN figure proposed in
Warrington’s Local Plan was not in compliance with policy because “the
assessed need was never expressed or included as part of the OAN.” [§43]
The decision found that the “proper exercise” had not been undertaken,
namely:
“(a) having identified the OAN for affordable housing, that should then be
considered in the context of its likely delivery as a proportion of mixed
market/affordable housing development; an increase in the total housing
figures included in the local plan should be considered where it could help
deliver the required number of affordable homes;
(b) the Local Plan should then meet the OAN for affordable housing, subject
only to the constraints referred to in NPPF, paragraphs 14 and 47.” [43]

3.76

As such, calculations of affordable housing need must be considered in the
conclusions of objectively assessed housing need.

3.77

The 2016 SHMA identifies a need for 220 affordable dwellings per annum in
Warrington Borough over the period 2014-2037. Whilst NLP has some
reservations concerning this figure, for the purposes of this assessment we
have used this to calculate whether an uplift to the overall OAN would be
justified.

3.78

Policy SN2 of the WLPCS seeks to significantly boost the supply of affordable
housing by ensuring that all developments which incorporate open market
housing and with a capacity of 5 or more dwellings make provision for
affordable housing. This is on the basis of 20% for brownfield sites with
between 5 and 14 dwellings, or sites of 15 or more dwellings within Inner
Warrington; and 30% for sites with 15 or more dwellings everywhere else in the
Borough. NLP accepts that this policy is subject to major review as part of the
Local Plan Review process, but considers that the overall thresholds are
unlikely to vary significantly.

3.79

Taking a mid-point in this range - 25% - would suggest that in order to deliver
220 affordable dwellings annually, at least 880 dpa would need to be provided
overall.

3.80

This figure is slightly higher than the suggested demographic starting point
(adjusted for market signals), of 871 dpa; but below the Experian Job Growth
Scenario C (1,147 dpa) and, in all likelihood, the LEP devolution proposal

43
44

ID 2a-029-20140306
2015] EWHC 370 (Admin) Case No: CO/4055/2014 http://www.bailii.org/ew/cases/EWHC/Admin/2015/370.html
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scenario. It is, however, above the 1,000 dpa identified as the current housing
requirement by WBC in its emerging Local Plan.
3.81

On this basis, a very modest further uplift to the OAN to fully address
affordable housing needs may be necessary in this instance at the bottom end
of the range, to 880 dpa.

Full Objectively Assessed Needs
3.82

On the basis of the above analysis, and in the light of the clear need (as set out
in the Practice guidance) for an uplift above the demographic baseline to
account for market signals and economic growth, there is no basis for
considering objectively assessed needs within the Borough would be as low as
the 839 dpa set out in the 2016 SHMA and the emerging Local Plan. This is in
spite of the latest household projections being around 10% lower than their
predecessors.

3.83

Whilst the 1,000 dpa requirement is a step in the right direction, even here it is
considered that this makes insufficient allowance for the full, sustainable
economic growth of Warrington Borough.

3.84

However, the scale of objectively assessed need is a judgement and various
considerations are necessary before a final housing OAN range is arrived at.
NLP considers these to be as follows:

12758525v4

1

730 hpa equates to the 2014-based household projections, rising to 754
dpa if a suitable allowance is made for vacant/second homes. This
would further increase to 792 dpa if a modest allowance is made to
accelerate household formation rates in the younger age cohorts. This is
considered to represent the adjusted demographic starting point for
identifying housing OAN in Warrington Borough. It should be noted that
neither the PCU option nor the long term migration projections have been
modelled using the latest headship rates and we reserve the right to
undertake this work at a later stage in the Local Plan process.

2

Given the evidence concerning worsening market signals in Warrington
Borough, it is considered that the SHMA’s very modest upwards
adjustment, of 2.5% is insufficient and a more realistic (although still
relatively modest) uplift in the order of 10% would be required. This
would increase the demographic-led OAN up to 871 dpa.

3

The scale of affordable housing needs (based on GL Hearn’s identified
affordable housing OAN), once considered as a proportion of market
housing delivery, would require a very modest uplift to the estimates of
total need, to 880 dpa. This is above the 839 dpa which both the
emerging Local Plan and the 2016 SHMA consider to be the appropriate
level of housing OAN for Warrington Borough.

4

1,147 dpa represents the level of housing growth necessary to provide a
sufficiently large labour force to support the Experian job growth
forecasts for the Borough, assuming the commuting rates remain
constant.
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5

Warrington Borough has experienced very high levels of job growth over
the past few years. Were this level of growth to continue, this would
require an even higher dwelling need, of up to 1,367 dpa.

6

This would suggest an employment-led range of housing need between
1,147 dpa and 1,367 dpa. The level of job growth associated with the
Council’s preferred option (the LEP devolution proposal) would indicate a
level of housing need somewhere in between these two extremes. It is
NLP’s view that a figure of at least 1,200 dpa, rather than the 1,000 dpa
suggested in the 2016 SHMA Update, would be the minimum level of
housing growth needed to sustainably accommodate this level of job
growth, using realistic economic activity growth rates.

On balance, NLP considers that a suitable housing OAN range for Warrington
Borough would be in the order of 880 dpa – 1,200 dpa, with greater weight to
be attached to the higher end of the range in order to align with the Borough’s
stated job growth objectives and the approach taken in the 2016 Mid-Mersey
SHMA Update.
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4.0

Housing Land Supply
Introduction

4.1

4.2

The Framework45 stresses the Government’s intention to significantly boost the
supply of housing. As a consequence, the focus of national policy is to ensure
the delivery of housing and in that context the Framework advises that only
deliverable sites should be included within the 5-year supply.
To be considered deliverable:
“…sites should be available now, offer a suitable location for development now,
and be achievable with a realistic prospect that housing will be delivered on the
site within five years and in particular that development of the site is viable.
Sites with planning permission should be considered deliverable until
permission expires, unless there is clear evidence that schemes will not be
implemented within five years, for example they will not be viable, there is no
longer a demand for the type of units or sites have long term phasing plans.”
[Footnote 11]

4.3

The Practice Guidance46 provides further clarification and notes that
deliverable sites for housing could include those that are allocated for housing
in the development plan and sites with planning permission (outline or full that
have yet to be implemented) unless there is clear evidence that schemes will
not be implemented within 5-years. It goes on to state that:
“…planning permission or allocation in a development plan is not a
prerequisite for a site being deliverable in terms of the five-year supply. Local
planning authorities will need to provide robust, up to date evidence to support
the deliverability of sites, ensuring that their judgements on deliverability are
clearly and transparently set out. If there are no significant constraints (e.g.
infrastructure) to overcome such as infrastructure sites not allocated within a
development plan or without planning permission can be considered capable of
being delivered within a five-year timeframe.”47

4.4

4.5

Therefore, when assessing a 5-year housing land supply position, it is
important to be cautious in relation to the likelihood of sites delivering, and the
scale of that delivery. This is because the purpose of the assessment is to
provide a realistic view of whether there is sufficient land available to meet the
community’s need for housing.
The Council’s evidence on this matter is set out in the Warrington SHLAA and
the Mid Mersey SHMA (both published in January 2016), the SHMA
Addendum, A Review of Economic Forecasts and Housing Numbers, the
Urban Capacity Statement (all published in October 2016) and WBC’s latest
Annual Monitoring Report (to 31 March 2016).

45

Framework - §47 - §49 and Footnotes 11 & 12
ID:3-031-20140306
47
3-031-20140306
46
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4.6

This Section sets out an initial review of the robustness of the Council’s
assessment of its deliverable housing land supply, and considers the extent to
which a 5-year forward supply of housing land can be readily identified.

5-Year Land Requirement
4.7

Warrington Borough Council’s most recently published housing land supply
position is set out in its 2016 AMR.

4.8

The AMR states that for the 5-year period of 2016 to 2021 it has a deliverable
housing land supply of 3,494 new dwellings, including windfalls. This equates
to 699 dpa.

4.9

The SHLAA and the 2016 AMR have not produced a straightforward summary
of how it calculated its five year housing land supply position (as it did in recent
Annual Monitoring Reports, notably in 2014). Nevertheless, and without
specifying the number of years supply it considers to be deliverable in the
Borough, it concludes that:
“Through undertaking this work it is becoming increasingly apparent that the
Council is not currently able to identify sufficient land to meet its likely housing
need in accordance with the requirements of the National Planning Policy
Framework. This means that the Council will need to undertake a more
fundamental review of the Plan than envisaged in the current LDS (April 2015)
with further work required to enable the Council to assess the options for and
implications of meeting its housing need in full48.” [§4.2]

4.10

In the absence of clarity from the Council the remainder of this Section sets out
the various components of the 5-year land supply calculation as summarised in
the SHLAA; whether NLP considers these to be appropriate in the light of the
Framework and Practice Guidance and their interpretation in recent appeal
decisions; and what a reasonable position may be regarding Warrington’s
actual 5-year land supply position.

Step 1: Appropriate Housing Requirement
4.11

The calculation of a 5-year housing land supply requirement must be compliant
with the Framework:
“Identify and update annually a supply of specific deliverable sites sufficient to
provide five years’ worth of housing against their housing requirements with an
additional buffer of 5% (moved forward from later in the plan period) to ensure
choice and competition in the market for land. Where there has been a record
of persistent under delivery of housing, local planning authorities should
increase the buffer to 20% (moved forward from later in the plan period) to
provide a realistic prospect of achieving the planned supply and to ensure
choice and competition in the market for land.” [§47]

48

Warrington Borough Council (January 2016): Strategic Housing Land Assessment
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Housing Requirement Figure
4.12

The precise housing requirement figure used by WBC in calculating the 5-year
housing land supply in its 2016 SHLAA is not specified; however, paragraphs
4.1 and 4.2 of that document refer to the fact that in light of the housing OAN
established in the 2016 Mid-Mersey SHMA, the Council cannot identify
sufficient land to meet its likely housing need in full.

4.13

Paragraph 11.40 of the 2016 SHMA states that the OAN for Warrington
Borough over the period 2014-2037 is 839 dpa (based on the Economic
Scenario). It is therefore presumed that this is the figure that WBC has
assessed its 5-year housing land supply against.

4.14

4.15

4.16

Whilst it is recognised that the SHMA’s 839 dpa figure has not been
independently tested, clearly the 500 dpa figure that formerly underpinned
Policy CS2 the Borough’s WLPCS has now been quashed following the
February 2015 High Court49 judgement, hence it is entirely right that the
Council has tested its supply against a higher OAN figure; however, WBC’s
emerging Local Plan goes on to specify that to ensure a balance between
homes and jobs it will be necessary to increase the minimum supply of homes
to around 1,000 per annum. It then specifies that this will be the level of
housing need that the Council intends to take forward through the review of the
Local Plan
However, as set out in Section 3.0, NLP has some concerns regarding the
robustness of both the 839 dpa OAN figure and the 1,000 dpa housing
requirement in the emerging Local Plan. As set out in Section 3.0, based on
similar assumptions concerning employment growth, our modelling suggests
that an appropriate OAN range would be in the order of 880 dpa – 1,200 dpa,
with greater weight to be attached to the employment-led projection informing
the top end of that range.
NLP has modelled three scenarios – the emerging Local Plan requirement of
1,000 dpa, and our own OAN range of 880 dpa and 1,200 dpa – to set against
Warrington Borough’s 5-year land supply.

5% or 20% Buffer
4.17

The Practice Guidance states that:
‘the assessment of a local delivery record is likely to be more robust if a longer
term view is taken, since this is likely to take account of the peaks and troughs
of the housing market cycle’50.

4.18

WBC’s 2016 SHLAA has provided completions data for the period 2009/10 to
2014/15, as set out in Table 4.1; completions data for 2015/16 is provided in
the 2016 AMR. This indicates that Warrington has delivered 4,137 dwellings
over the past 7 years, at a rate of 591 dpa.

49

[2015] EWHC 370 (Admin)
ID: 03-035-20140306

50
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Table 4.1

Warrington Housing Completions 2009/10 - 2015/16

Year
2009/10
2010/11
2011/12
2012/13
2013/14
2014/15
2015/16
TOTAL

Net Housing Completions
388
527
600
647
693
687
595
4,137 (591 dpa)

Source: WBC 2016 SHLAA, Table 3.8 and WBC AMR 2016 HOU1
4.19

WBC has not attempted to test whether there is an historical case of
undersupply to consider in the land supply calculation. However, given the
level of delivery, NLP does not take the view for now that there is an historical
case of undersupply to consider in Warrington. Therefore NLP are of the view
that the application of a 5% buffer is appropriate, although we may seek to
review this position in the future if/when WBC confirm the point at which the
1,000 dpa target would apply (as this has clearly not been achieved at any
point since the recession).

Backlog (past undersupply)
4.20

The Practice Guidance sets out that the relevant test for considering backlog
within a five year land supply assessment is whether the rate of development
shows that actual supply fell below planned supply. Planned supply, in this
context, will have been the relevant adopted housing requirement for the
period against which past supply is being assessed.

4.21

The cumulative completions show that the Council has over-delivered when set
against the North West Regional Spatial Strategy target of 380 dpa (20032021) and the WLPCS requirement of 500 dpa. However, both figures are now
respectively out of date and/or quashed. The 2016 SHMA has identified a new
housing OAN that relates specifically to the time period 2014-2037. In this
instance therefore, it is considered that only backlog against the housing OAN
for 2014/15 and 2015/16 should be taken into account. A total of 1,282
dwellings have been delivered during these two years with 687 dwellings
delivered in 2014/15 and 585 dwellings in 2015/16.

4.22

Depending upon whether the Council’s OAN figure of 1,000 dpa is used, or
whether NLP’s range of 880 dpa to 1,200 dpa is applied, the backlog for
these two years would be 478, 718 or 1,118 dwellings.

Step 2: Components of Supply
4.23

The Framework states the following in respect of what constitutes a ‘specific
deliverable site’ (i.e. a site that can be delivered within five years):
“To be considered deliverable, sites should be available now, offer a suitable
location for development now, and be achievable with a realistic prospect that
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housing will be delivered on the site within five years and in particular that
development of the site is viable. Sites with planning permission should be
considered deliverable until permission expires, unless there is clear evidence
that schemes will not be implemented within five years, for example they will
not be viable, there is no longer a demand for the type of units or sites have
long term phasing plans.” [Footnote 11]
4.24

In this regard, WBC has set out three components of housing land supply
which it considers will come forward over the next five years. This comprises
‘Sites with Planning Permission’; ‘Sites without Planning Permission’; and
‘Windfall Sites’. The Council considers that from these sources, a supply of
3,494 dwellings could be delivered over the next 5-years (Table 4.2).
Table 4.2 Five Year “Deliverable” Housing Supply

Components of Supply (2016-2021)

LPA

Sites with planning permission

1,330

Sites without planning permission

1,844

Windfall

4.25

320

Total

3,494

Source:

Warrington Borough Council Planning Policy Team

The delivery rate of these sites for the individual years (exclusive of windfall) is
summarised in Table 4.3.
Table 4.3

PDL
PDL/GF
GF
Total
Source:

HLS – Deliverable Housing Land Supply

No of Sites 2016/17 2017/18 2018/19 2019/20 2020/21
150
325
466
473
434
628
5
0
12
35
8
5
47
41
105
182
200
260
202
366
583
690
642
893

Total
2,326
60
788
3,174

Warrington Borough Council AMR 2016 Table 5.1

Sites with Planning Permission
4.26

4.27

4.28

It is now a standard approach51 that sites with planning permission should be
included in the supply (unless there is a good reason to exclude them)
whereas sites without planning permission should be excluded (unless there is
a good reason to include them). This interpretation is entirely logical as the
absence of a planning permission is a clear impediment to development, which
is contrary to the test that land should be available now.
NLP has not undertaken a detailed inspection of the Council’s identified five
year housing land supply.
Of the 538 sites assessed, 148 were considered deliverable and had a valid
planning permission as of 1st April 2016. These are deemed capable of
delivering 1,330 dwellings over the next five years, as set out in Table 4.4.

51
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Table 4.4

Total
Source:

HLS - Sites with Planning Permission

No of Sites 2016/17 2017/18 2018/19 2019/20 2020/21
148
366
460
240
135
129

Total
1,330

Warrington Borough Council Planning Policy Team

Sites without Planning Permission
4.29

In making their assessment of likely supply of sites without planning permission
within the SHLAA, the Council had regard to the following significant sites,
which they anticipated to be capable of delivering 770 dwellings during the
period 2015 to 2020.
Table 4.5

Key Achievable Sites without Planning Permission

Site
Peel Hall
Land at Pewterspear Green
Lingley Mere
Omega
Total
Source:

SHLAA Ref
1,506
1,650
2,134
2,135

Area (Ha)
59.5
7.5
5.7
75
147.7

Total Capacity
1,480
185
200
972
2,837

5 Year Supply Capacity
150
132
150
338
770

Warrington Borough Council SHLAA

4.30

Whilst it may not have a direct impact on the projected five year housing land
availability assessment, NLP would like to note that the total capacity of the
site at Peel Hall is now likely to be in the order of 1,200 (as set out in the
planning application now submitted), and not the 1,480 stated by the Council.
A similar point would also apply to other strategic sites, such as the HCAowned site at Pewterspear Green, off Henbury Gardens (SHLAA ref: 1650)
which we understand (from the current planning application that has recently
been submitted) is also likely to deliver fewer dwellings over the next five years
than has been suggested in the SHLAA. NLP are therefore of the opinion that
the identified capacity for sites without planning consent should be viewed with
a degree of caution.

4.31

The updated review of the 5 year supply for 2016/21 following the publication
of the 2016 AMR indicates an increasing reliance on sites without planning
permission. Of the 538 sites assessed, the Council anticipate that 1,844
dwellings can be delivered on 54 sites without planning permission during the
period 2016 -2021.
Table 4.6

Total
Source:

HLS - Sites without Planning Permission

No of Sites 2016/17 2017/18
54
0
123

2018/19
450

2019/20 2020/21
507
764

Total
1,844

Warrington Borough Council Planning Policy Team (NLP Analysis)

Build Rates
4.32
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The SHLAA methodology applies a variety of build rates across the different
site sizes identified. Where up-to-date information regarding build rates has
been provided by developers and/or landowners, this has been utilised.
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4.33

Where this has not been available the build rates published in Table 2.2 of the
SHLAA have been employed, namely:
a

Sites with fewer than 50 dwellings: 20 dwellings built per annum;

b

Sites containing 50 – 150 dwellings: 35 dwellings built per annum;

c

Sites with more than 150 dwellings: 55 dwellings built per annum.

4.34

We welcome the use of individual site circumstances where possible to provide
the most accurate assessment of delivery. We also consider that the
application of standard rates is acceptable in principle.

4.35

However, we disagree with some of the assumptions applied to derive the
standard delivery rates. The Council has assumed a standard delivery rate of
20 dpa on all sites less than 50. We consider that a delivery rate of 20 dpa on
site of less than 50 is ambitious and should be reduced downwards in order to
reflect the nature of the companies that deliver this size of site and the
consequently low delivery rates.

4.36

A standard build rate of 15 dpa for sites between 30-50 units is considered a
more reasonable average for sites of this size. We would also advocate
creating a separate category for smaller sites of less than 30 units as the
delivery on these sites is likely to be slower given the capacity of the smaller
developers which usually pursue these sites.

4.37

It is highly unlikely that a site of 20 units would be built out in a single year by a
small developer.

4.38

WBC advocates the use of a standard build rate of 35 dpa for sites with a
capacity of between 50 and 150 units. Again, it is considered that 35 dpa for
this range is not appropriate and we would advocate that two alternative
ranges are adopted.

4.39

Sites should be categorised into sites with capacity for 51-100 units and 101250 units. From our experience, the standard build rate applied to sites with a
capacity of 51-100 units should be 25 dpa. For sites between 101-250 units in
size, the build rate should be 30-35 dpa. This is because sites of 51-100 units
are built out at a slightly slower rate than larger sites and it is important for the
Council to adopt a conservative approach to ensure their delivery trajectory is
not over inflated.

4.40

Furthermore, most sites with a capacity of less than 250 units are build out by
one developer and it is accepted that the HBF usually suggest that 0.5-0.8
dwellings per week (25 dpa-42 dpa) approximates to a reasonable delivery rate
(per outlet). As such, a standard delivery rate of 30/35 dpa on such sites is
conservative and appropriate.

4.41

Following on from this, WBC should revise their upper site size limit from 150
to 250 units. It is considered more likely that sites of 250+ units could be built
out by a number of developers/outlets but should be assessed on a site-by-site
basis. The Council assumes a delivery of 55 dpa on sites over 150 units but
we consider this to be excessive as a standardised rule of thumb. In general,
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on sites between 150 and 250 units there will be a single developer and
delivery is unlikely to reach 55 dpa. On sites over 250 units, delivery of 55 dpa
should only be considered appropriate where there are at least 2 developers
(or outlets).

Lead in Times
4.42

With regard to lead in times, the 2016 SHLAA assumes that sites below 150
units with full planning permission will start delivering units after 1.5 years; sites
with outline permission after 2 years; and sites without permission after 2.5
years. Larger sites with outline permission are projected to start delivering
units after 3 years; and those without permission, after 4 years.

4.43

It is considered that the lead in times as proposed would be appropriate for all
sites of less than 50 units. However, we would advocate that an additional 6
months is added to each category for all larger sites between 50 and 150 and
the table in the SHLAA should be amended in line with Table 4.7.
Table 4.7

Site Size
Less than 50
50 - 150

Recommended Site Lead in Times

Under
Construction
None
None

Site Status
Full Permission /
Reserved Matters
1.5 years
2 years

Outline Permission
2 years
2.5 years

Sites without
Permission
2.5 years
3 years

4.44

It is considered that on larger sites over 50 units there are generally more
complex issues to overcome which cause delays. For example, delays in the
planning process (e.g. the approval of reserved matters and discharges of
planning conditions) as well as the time taken to implement development (e.g.
marketing land and completing land purchase; preparing detailed design for
infrastructure; mobilising statutory utilities; and, commencing development) are
particularly prevalent on larger sites. As such, a ‘one size fits all’ approach is
inappropriate and there should be a differentiation between site sizes to make
allowances for larger sites which come forward at a slower pace.

4.45

The lead in time proposed for larger sites is not reliable; does not accurately
reflect the time take for the majority of sites to start delivering; and is
consequently not appropriate for use as a standard average for calculating
deliverable supply.

4.46

We also express a degree of caution in relation to applying a standard lead in
time for all sites without planning permission. The Framework [Footnote 11] is
clear that to be considered deliverable, sites should be available now, offer a
suitable location for development now, and be achievable with a realistic
prospect that housing will be delivered on the site within five years and in
particular that development of the site is viable. In addition, the Planning
Practice Guidance52 notes that allocation in a development plan is not a
prerequisite for a site being deliverable in terms of the five year supply.

52

ID: 03-031-20140306
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4.47

Clear evidence is therefore required to justify the inclusion of sites without
permission in the five year supply, including a demonstration that the site is
viable and a commitment from a developer that the site can be brought forward
within five years.

4.48

The timescales for a site coming forward are very dependent on a number of
factors such as the developer’s commitment to the site and infrastructure
requirements as an example. The standard lead in times should only be
applied to sites where developers are actively pursuing development on the
site and preparing the necessary planning application. The standard lead in
time should not be applied universally and a degree of pragmatism and realism
should be applied. Sites where developers have shown limited commitment
should be pushed back in the delivery trajectory accordingly.

Windfall Allowance
4.49

The Framework [§48] sets out the following with regards to windfall:
“LPAs may make an allowance for windfall sites in the five-year supply if they
have compelling evidence that such sites have consistently become available
in the local area and will continue to provide a reliable source of supply. Any
allowance should be realistic having regard to the Strategic Housing Land
Availability Assessment, historic windfall delivery rates and expected future
trends, and should not include residential gardens”.

4.50

The windfalls figure has been applied in the calculation as set out in the 2016
SHLAA as follows:
“In terms of deriving an allowance from the analysis to employ future
projections, the average across the 2009/10 to 2014/15 monitoring periods has
been derived and employed. This equates to a forward windfall allowance of
64 dpa to be added to the deliverable supply”. [§3.24]
Table 4.8

Summary of Annual Windfall Sites

Year
2009/2010
2010/2011
2011/2012
2012/2013
2013/2014
2014/2015
Total
Annual Average
Source:

No of Units
18
53
27
65
83
139
385
64

Warrington Borough Council 2016 SHLAA Appendix 7

Note: no windfall figure is available for 2015/16
4.51

With regards to the application of the windfalls figure in the calculation,
windfalls are ultimately future small site planning permissions. The Council
has included the windfall figure in all five years of its five year supply
calculation.

4.52

On balance NLP considers that the inclusion of a windfall allowance in this
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instance is acceptable for the latter three years of the calculation. However for
the first two years it is not unreasonable to assume that the Council would
already have identified the vast majority of sites likely come forward, given that
it has made an allowance for small sites with/without planning permission in
years 1 and 2.
4.53

As these are unlikely to be completely unforeseen, it is recommended that for
the first two years the windfall allowance should be zero, rather than the 64
dpa allowance made in the SHLAA 2016. This would still allow for a windfall
provision of 192 dwellings in the latter three years of the assessment period.

Lapse Rates
4.54

From an assessment of the SHLAA it does not appear to make any kind of
allowance for lapse rates in the Council’s calculation of housing supply in
Warrington over the next five years. The inclusion of a lapse rate for planning
permissions which have been approved in the context of the requirements of
the Framework has been established in the High Court judgment between
Cotswold District Council and the SOS for CLG. The judgment sets out that
the inclusion of a lapse rate is reasonable.
“Secondly, the inspector did not err in her interpretation and application of
footnote 11 to paragraph 47 of the Framework. That deals with whether there
is a supply of specific deliverable sites sufficient to provide five years housing.
The footnote says that sites with planning permission should be considered
deliverable until permission expires unless there is clear evidence that
schemes will not implemented. The inspector specifically referred to footnote
11. She noted that the Council had agreed that planning permissions would
lapse before implementation in relation to small sites at a rate of 15 a year
based on Council records. The inspector inferred that a lapse rate would apply
in relation to large sites too. In the absence of other evidence, she concluded
that the application of a 10% lapse rate was reasonable. That was essentially a
matter for judgment of the inspector (whose reasoning the Secretary of State
adopted). She directed herself to the terms of the footnote. She had evidence
about the lapse rate for certain sites and drew reasonable conclusions from
that evidence and the problems that arise in relation to construction and
funding.” [§71] NLP emphasis

4.55

As set out above, NLP considers that a lapse rate percentage should be
included as part of the supply calculation. This could be utilised more
effectively should there be a step change in the number of planning
permissions approved from one year to the next.

4.56

A lapse rate should ideally be calculated by following specific planning
applications through to their expiry date, whereby any applications which are
allowed to expire become part of the lapse rate.

4.57

NLP suggest that in the case of Warrington Borough, and in line with the
Judgement quoted above, a 10% lapse rate for the deliverable sites with
planning permission would be reasonable. However, as there is a greater risk
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that sites without planning permission will not come forward as planned, a
higher discount should be applied, and that in this instance a figure of 15%
would be appropriate to apply. This would reduce the deliverable supply as
follows:


Deliverable sites with planning permission: 1,330 units, discounted by
10% = 1,197 dwellings;



Deliverable sites without planning permission: 1,884 units, discounted by
15% = 1,601 dwellings.

Conclusions
4.58

4.59

4.60

4.61

4.62

4.63

12758525v4

Based upon the analysis in Section 4.0, Table 4.9 provides a summary
comparison of Warrington’s presumed five year housing land supply against
NLP’s version, which amends the housing OAN position, introduces a lapse
rate and discounts the first two-years’ windfall supply only.
This calculation should not be interpreted as an acceptance on NLP’s part that
we agree with the Council’s assumptions concerning the deliverability of their
forward supply. We have not undertaken a detailed analysis of deliverability
and reserve the right to do so at a later stage in the process.
Furthermore, and as stated above, we also disagree with many of the SHLAA’s
assumptions concerning build rates and lead in times, and we would again
reserve the right to revisit this assessment at a later date when further
information has become available.
With these caveats in mind, Table 4.9 indicates that, based on the Council’s
approach and their data assumptions, Warrington Borough would appear to
have around 2.9 years forward supply of sites. This under-supply of
deliverable sites is tacitly accepted in the SHLAA in paragraph 4.2.
Applying NLP’s OAN range, incorporating a lapse rate and discounting twoyears’ worth of windfall allowance, would reduce this 5-year supply of housing
land supply still further, to between 1.9 and 2.8 years depending upon the
scale of housing need identified.
As such, NLP considers that even under the most optimistic assumptions and
using the lowest housing OAN, Warrington Borough Council cannot
demonstrate a defensible five year housing land supply position at the current
time.
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Table 4.9

5-Year Land Supply Scenario Outcomes

Five Year Supply of
Deliverable Housing Land
Total Housing Requirement
(OAN = 2016/17 – 2020/21)
Shortfall (2014-16= 1,282
dwellings delivered)
5% buffer (to requirement and
backlog)
Housing Supply Required
2016/17 – 2020/21
Sites with Planning Permission
Sites without Planning
Permission
Supply based on windfall
allowance
Deliverable Supply
Surplus of Deliverable supply
over supply required
Number of Years Supply
(expressed as Years of
Residual Requirement)
Source:

NLP five year housing land
Council (assumed) five
supply position
year housing land supply
position
@880 dpa OAN @1,200 dpa OAN
5 x 1,000 dpa
= 5,000

4,400

6,000

718

478

1,118

286

244

356

6,004

5,122

7,474

1,330

1,197

1,884

1,601

320

192

3,534

2,863

-2,470

-2,259

-4,611

2.94

2.79

1.92

NLP analysis

Long Term Housing Requirement and Supply
4.64

Moving beyond the 5-year housing land supply, the Urban Capacity Statement
published in October 2016 sets out the components of future supply over the
next 15 years and beyond, which is summarised in Table 4.10. NLP notes that
the SHLAA calculations do not include planning applications received after 31
March 2016.
Table 4.10 Existing Identified Housing Supply

SHLAA Sites
Masterplan Sites (excluding SHLAA Sites)
Windfall (Year 1 to 15)
Total Capacity
Source:
4.65

P70

No of Units
10,806
3,460
960
15,226

WBC Urban Capacity Statement October 2016

The 2016 AMR sets out the projected completions for the next 15 years which
are summarised in Table 4.11. The AMR uses a base date of 31st March 2016.
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Table 4.11 Projected Completions (15 year period)

0-5 Year Supply
2,326
60
788
320
3,494

PDL
PDL/GF
GF
Windfall
Total
Source:

6-10 Years
2,185
140
1,282
320
3,927

11-15 Years
1,843
29
676
320
2,868

WBC Annual Monitoring Report 2016

4.66

WBC indicates within its Local Plan Review Scope and Contents document
[§2.20] that in order to meet development needs they will need to release a
sufficient volume of land from the Green Belt to deliver approximately 5,000
homes. Having regard to the existing identified supply, it is fair to suggest that
WBC anticipates a requirement to deliver a minimum of 20,226 new homes
during the Plan period. This broadly reflects their intention to provide a
minimum supply of 1,000 new homes per annum within the Scope and
Contents document [§2.13].

4.67

The future housing requirement beyond the initial 5 year supply, i.e. the 16
year period from 2012 to 2037 (summarised in Table 4.12) ranges from 14,080
to 19,200.
Table 4.12 Housing Supply Requirement 2021 to 2037

Annual Requirement
16 Requirement (2021/222036/37)
Source:

Council Housing
Requirement
1,000

NLP Lower
OAN
880

NLP Upper
OAN
1,200

16,000

14,080

19,200

NLP Analysis

4.68

Based upon the analysis above, Table 4.13 provides a summary comparison of
Warrington’s overall housing requirement for Plan period 2014-2037 based on
the OAN Scenarios and 5 year housing land supply contained within Table 4.9.

4.69

The figures suggest that Warrington should seek to provide sufficient land to
accommodate between 18,245 and 25,507 new dwellings. The long term
requirements as calculated for the LEP Scenario (21,631) and the lower end of
the NLP analysis (20,837) broadly reflect the numbers indicated by WBC within
the Urban Capacity Statement and Scope and Contents Document. The upper
end of the NLP analysis (25,507) suggests a requirement somewhat greater
than the LEP scenario, however NLP considers that the economic activity rates
utilised within the calculations represent a more realistic growth in population to
meet the job growth ambitions. NLP therefore suggests that the overall
housing requirement for Warrington during the period 2014-2037 lies between
21,631 and 25,507.
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Table 4.13 Total Housing Requirement for period 2017-2037

Base Annual Requirement
5 Year Requirement (inc
Backlog and 5% Buffer)
16 Requirement (2021-2037)
Total Requirement for Plan
Period 2017/2037
Source:
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Council
Housing
Requirement
1,000

NLP Lower
OAN

NLP Upper
OAN

880

1,200

6,004

5,122

7,474

16,000

14,080

19,200

22,004

19,202

26,674

WBC Urban Capacity Study October 2016 and NLP Analysis
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5.1

5.2

5.3
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Conclusion
This report has critiqued the approach taken in identifying the objective
assessment of housing need for Warrington that has underpinned the housing
OAN and subsequent employment-led requirement in its Local Plan Review
Scope and Contents document, and provided a new analysis using alternative
assumptions and data inputs. NLP has utilised a range of scenarios (as well
as market signals analysis) to conclude on an objective assessment of need in
compliance with the Framework and Practice Guidance.
NLP has also analysed the Council’s housing land supply evidence contained
within the 2016 SHLAA and subsequent AMR. Whilst recognising that they
cannot demonstrate a 5-year land supply, the Council has neglected to specify
the precise level of under-supply. NLP has sought to rectify this by providing
an estimate of the number of years of deliverable housing supply available in
Warrington, applying the Council’s methodology and also our own.
In summary:
1

Warrington clearly functions as a standalone HMA and should look to
meet its full housing need within its own local authority boundaries;

2

The SHMA’s modelling has over-estimated the likely impact of the 2014
MYE and made an unjustifiable UPC adjustment to the modelling. Both
measures artificially suppress the housing need identified;

3

The SHMA conflates that supply-side market signals adjustment with
demand-side adjustments to household formation rates which are distinct
steps in the Practice Guidance;

4

NLP considers that a 10% rather than 2.3% market signals uplift applied
in the 2016 SHMA would be more appropriate in the Warrington context;

5

The application of unrealistic economic activity growth rates overestimates the extent to which the local economy can sustain high levels
of job growth without higher levels of net in-migration;

6

NLP considers that a suitable housing OAN range for Warrington
Borough would be in the order of 880 dpa – 1,200 dpa, with greater
weight to be attached to the higher end of the range in order to align with
the Borough’s stated job growth objectives. This reflects the LEP
Devolution proposals within the SHMA Addendum, albeit with more
realistic economic activity rate growth assumptions;

7

Based on WBC’s approach and its data assumptions in the SHLAA,
Warrington Borough has a maximum of 2.9 years forward supply of sites.
That the Borough cannot demonstrate a 5-year housing land supply is
recognised by WBC in the SHLAA;

8

Applying NLP’s OAN range, incorporating a lapse rate and discounting
two-years’ worth of windfall allowance, would reduce this 5-year housing

P73

Warrington Local Plan Review: Scope & Contents Document : Assessment of Housing Requirement and
Supply

land supply still further, to between 1.9 and 2.8 years depending upon
the scale of housing need identified.

P74

9

Having regard to the level of undersupply during 2014/15 and 2015/16,
WBC preferred job growth ambitions in line with LEP Devolution
proposals and NLP’s recommended OAN range of between 880 and
1,200 dpa; NLP recommend that WBC seeks to provide sufficient land to
accommodate between 19,202 and 26,674 new dwellings during the Plan
period, with a greater weight to be attached to the upper end of the
range.

10

Based upon the existing identified housing supply (15,226) and NLP’s
recommended overall housing requirement, WBC would need to release
a sufficient volume of land from the Green Belt to deliver between 3,976
and 11,448 new homes. However, this range would only address the
housing need over the Plan period, and hence to provide sufficient
flexibility to the forward supply there would need to be further
safeguarded land allocated in addition to the figures quoted above.
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Baseline
Demographic
Scenarios

Scenario A: 2012-based SNPP

Scenario B: Long Term Migration Trends

Population
Baseline Population

A 2012 baseline population is taken from the 2012-based SNPP. This population is split by single year of age and gender.

Births

The number of projected births in Warrington from the ONS 2012-based
SNPP is used.

Fertility Rates derived from the 2012-based SNPP for Warrington are
used.

Deaths

The number of projected deaths in Warrington from the ONS 2012-based
SNPP is used.

Standardised Mortality Ratios derived from the 2012-based SNPP for
Warrington area used.

Internal Migration

Gross domestic in and out migration flows are adopted based on forecast
migration for Warrington from the ONS 2012-based SNPP are used.

Migration flows for 2012/13 and 2013/14 are taken from the Mid-Year
Estimates for Warrington. Thereafter, a ten year average for 2004/05
to 2013/14 is used.

International Migration

As above but for international flows

Propensity to Migrate
(Age Specific
Migration Rates)

Age Specific Migration Rates (ASMigR) for both in and out domestic migration are based upon the age profile of migrants to and from Warrington in
the 2012-based SNPP. These identify a migration rate for each age cohort (for both in and out flows separately) which is applied to each individual
age providing an Age Specific Migration Rate. This then drives the demographic profile of those people moving into and out of the Borough (but not
the total numbers of migrants).
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Demographic
Sensitivities

Scenario Ai: 2012-based SNPP,
with Partial Catch-up Headship
Rates

Scenario Aii: 2012-based SNPP
re-based to 2014

Scenario Aii: 2012-based SNPP, with Partial Catch-up Headship
Rates re-based to 2014

Population
Baseline Population

A 2014 baseline population is taken from the 2012-based SNPP. This population is split by single year of age and gender. At 2013 and 2014 the
total population is constrained to the Mid-Year Estimates for Aii and Aiii.

Births

The total number of births in Warrington for 2012/13 and 2013/14 is entered. For 2014/15 onwards the fertility rate from the 2012-based SNPP for
Warrington is used.

Deaths

The number of deaths in Warrington for 2012/13 and 2013/14 is used. For 2014/15 onwards the standardised mortality ratio from the 2012-based
SNPP for Warrington is used.

Internal Migration

The migration figures for 2012/13 and 2013/14 are used. For 2014/15
onwards, the projected levels of migration are taken from the 2012-based
SNPP.

International Migration

As above but for international flows

Propensity to Migrate
(Age Specific
Migration Rates)

Age Specific Migration Rates (ASMigR) for both in and out domestic migration are based upon the age profile of migrants to and from Warrington in
the 2012-based SNPP. These identify a migration rate for each age cohort (for both in and out flows separately) which is applied to each individual
age providing an Age Specific Migration Rate. This then drives the demographic profile of those people moving into and out of the Borough (but not
the total numbers of migrants).

The migration figures for 2012/13
and 2013/14 are entered. For
2014/15 onwards, the projected
levels of migration from the 2012based SNPP are equalised.

The migration figures for 2012/13
and 2013/14 are entered. For
2014/15 onwards, all migration
flows are set to 0.

Employment-led
Scenarios (and
Supply-Led
Scenarios)

Scenario C: Experian Job Growth

Scenario D: Job Stabilisation

Scenario E: Past Trends Job Growth

Population
Baseline Population

A 2012 baseline population is taken from the 2012-based SNPP. This population is split by single year of age and gender.

Births

The Total Fertility Rate for Warrington (as derived from the 2012-based SNPP) is applied.

Deaths

The Standardised Mortality Ratios for Warrington (as derived from the 2012-based SNPP) are applied.

Internal Migration

Migration is inflated/constrained according the change in number of jobs over the projection period.

International Migration

As above but for international flows

Propensity to Migrate
(Age Specific
Migration Rates)

Age Specific Migration Rates (ASMigR) for both in and out domestic migration are based upon the age profile of migrants to and from Warrington in
the 2012-based SNPP. These identify a migration rate for each age cohort (for both in and out flows separately) which is applied to each individual
age providing an Age Specific Migration Rate. This then drives the demographic profile of those people moving into and out of the Borough (but not
the total numbers of migrants).
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All Scenarios
Housing
Headship Rates

Headship rates specific to Warrington taken from the CLG 2012-based household projections are used. These are split by five year age group and
sex.
Partial Catch-up Sensitivity – as above, however rates in the 15-34 age groups are projected to make up 50% of the difference between the 2012based and 2008-based projections by 2033.

Population Not in
Households

The number of population not in households (e.g. those in institutional care) is similarly taken from the assumptions used to underpin the 2012-based
CLG household forecasts. This is applied as a number below age 75 and a rate above age 75. No change is assumed in the rate of this from the
CLG identified rate.

Vacancy / 2
Rate

nd

Home

A vacancy and second homes rate is applied to the number of households, representing the natural vacancies/not permanently occupied homes
which occur within the housing market and mean that more dwellings than households are required to meet needs. The average rate of
vacant/second homes in Warrington over the 2012-14 period has averaged 3.2%. This has been taken from CLG Council Tax Base data and is held
constant over the period to 2037.

Economic
Economic Activity
Rate

Age and gender specific economic activity rates are used. Between the ages of 16 and 89 the rates of change within the Office for Budget
Responsibility’s recent labour market participation rates (age and sex specific) have been applied (November 2015). These national rates have been
re-based to Warrington Borough (using 2011 Census data).

Labour Force Ratio

A standard net commuting rate is inferred through the modelling using a Labour Force ratio which is worked out using the formula: (A) Number of
employed workers living in area ÷ (B) Number of workers who work in the area (number of jobs). In Warrington, APS and Experian data indicate that
for 2014 the LF ratio was 0.706. This is applied and held constant over the projection period.

Unemployment

A model-based estimate of unemployment taken from the Annual Population Survey is used. For 2012, 2013 and 2014 the figures for unemployment
are used (6.5%, 6.3% and 4.6% respectively). It is assumed that by 2020, unemployment in Warrington will reach its pre-recession level of 3.7%.
From 2020 onwards this is held constant.
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WARRINGTON BOROUGH COUNCIL LOCAL PLAN GREEN BELT
REVIEW
Submission by Brooklyn Holdings Ltd.
Parcel BW8 – Ashtons Farm, Burtonwood
Site appraisal in terms of landscape issues

1.0

INTRODUCTION AND TERMS OF REFERENCE

1.1

Appletons were commisioned by Brooklyn Holdings in November 2016
to review a site assessment prepared by Arup, consultants for
Warrington Borough Council in respect of proposed Green Belt
modifications.

1.2

The Site
The site is referenced BW8 and it is located immediately to the south of
the settlement of Burtonwood and north of the M62 motorway.The
location of the site is shown within the red line boundary on plan 1 below.
In carrying out the review a desk top study of relevant documents was
undertaken and a visit made of the site and, for comparison, a number
of other potential ‘candidate sites’ for Green Belt release.
Plan 1 Site Location
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2.0

SITE DESCRIPTION

2.1

The site extends in area to approximately 26 hectares. It consists of
grazing land in a number of field parcels. Some of these field boundaries
are defined by hedgerows. It is generally level with an average contour
value of 25 metres A.O.D though with a fall to the south west. A single
public footpath crosses the site from north to south. The northern
boundary is formed by the rear gardens of two storey residential
properties located on Hawkshead Road and Spurling Road. The eastern
boundary is defined by woodland within an area of informal open space.
The southern boundary is formed by an unmetalled track known as Barn
Lane. The track, which is a public right of way, is contained within two
tall and dense hedgerows that contain hedgerow trees. The western
boundary is formed by Clay Lane. Beyond the nothern section of Clay
Lane as it abuts the site is an outlier of residential development from
Burtonwood. To the west and southern part of Clay Lane as it abuts the
site is open countryside with an extensive area of woodland beyond. The
context of the site is shown on plan 2 below.

Plan 2 Site context
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3.0

SITE ASSESSMENT – ARUP REPORT

3.1

Methodology
The report assessed a large number of sites within the Borough using a
standard methodology that was based on compliance with the 5
purposes of green belt as set out in paragraph 80 of the NPPF. The
purposes are set out below:
•
•
•
•
•

to check the unrestricted sprawl of large built up areas
to prevent neighbouring towns from merging with each other
to assist in safeguarding the countryside from encroatchment
to preserve the setting and special character of historic towns
to assist in urban regeration, by encouraging the recycling of derelict and
other urban land.

3.2

Each site was assessed under its contribution to each purpose and then
an overall assessment was made in respect of its overall contribution to
the aims of the Green Belt.

3.3

Having studied the methodology used by Arup in their Green Belt
assessment we consider it to be significantly flawed. It uses an arbitrary
scoring system based on the number of perceived positive or negative
contributions made by each site to Green Belt objectives and then relies
heavily on ‘professional judgement’ to reach a final conclusion. The
system is too simplistic to be worthy of weight, and it fails to take an
overview of the role and contribution of a site in wider Green Belt terms.
As a result for example there are significant inconsistencies in scoring.

3.4

We note that site BW8 scores unfavourably in the Arup study compared
with parcels WR1 and WR2 (identified on map 1 above), both of which
are isolated from Warrington to the south by the M 62 motorway, and the
development of which would reduce the gap between Warrington and
Burtonwood substantially. Development on either of these sites would
create an enclave of development in open land unrelated to any other
built up feature Despite that situation these two substantial sites are
considered to contribute only a ‘moderate’ contribution to the Green Belt.
It appears that this is predicated only on the fact that there are ‘durable’
(c/f defensible) boundaries formed by a road to the north and the
motorway to the south. In their definition of ‘durable’ however, the
selection of landscape features that in the language of the NPPF are
permanent appears to be limited to roads, railway lines and waterways
which is selective and not inclusive of permanent landscape or Green
Belt edge features.
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3.5

Site BW8
The site is referenced as BW8 in the Arup report. and the following
conclusions were made:
Unrestricted sprawl – No contribution – not adjacent to the Warrington
urban area.
Merging –– Weak contribution –
Encroachment – Strong contribution – the northern boundary against
the rear gardens of the properties to the north was considered nondurable, together with the eastern and southern boundary. The western
boundary formed by Clay Lane was, however, considered to be durable.
The site was considered to be well connected to the countryside and
supports a beneficial use of the Green Belt in providing access via the
public footpath that runs through it.
Historic – No contribution
Urban regeneration – Moderate contribution

3.6

Arup Assessment of Overall contribution
The conclusion of the Arup assessment in respect of parcel BW8 was
that it made a strong contribution to the Green Belt. Using ‘professional
judgement’ the authors considered that it supports a strong degree of
openness, that the boundaries between the site and the settlement are
not durable, and thus it would not prevent encroachment.

4.0

SITE ASSESSMENT –APPLETONS

4.1

Having visited the site, its surroundings and other potential sites for
Green Belt release we have undertaken our own assessment based on
the Arup criteria. Our findings are as follows:

4.2

Unrestricted Sprawl
We would concur that the site makes no contribution to preventing the
unrestricted sprawl of large built up areas. Burtonwood is not a large built
up area, it is a village within countryside away from the built up area of
Warrington.
The site therefore makes no contribution to unrestricted sprawl.
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4.3

Merging
We disagree that the site makes even a weak contribution to merging.
The southern boundary of the site is located at a distance of over 1 km
from the outer edge of Warrington at Callands to the south, reducing the
existing gap by just 300 metres. It is 2 km from Newton le Willows to the
north east and 6 km from the outer edge of Saint Helens to the west.
There is no inter-visibility between the site and any of these settlements.
In our opinion there is no contribution to merging.

4.4

Encroachment
It is almost inevitable that should sites be developed within the Green
Belt they will lie adjacent to settlement and thus encroachment must by
definition occur. In the case of parcel BW8 however, a non-durable
boundary of back gardens will be replaced by a much stronger boundary
consisting of Barn Lane with its associated vegetation which gives
physical and visual containment to the site. It is inconceivable that this
boundary would be breached due to its function as a public right of way
and the tree and hedge line, elements of which if necessary could be the
subject of a Tree Preservation Order. The new boundary, if approved
would in any event create a strong boundary to the revised area of Green
Belt .that would endure beyond the Local Plan period. To the west Clay
Lane forms a strong physical boundary and the adjacent hedges give
good screening. To the east a further hedgerow and an area of woodland
physically and visually contain the site. In respect of contributing to the
beneficial use of the Green Belt by virtue of the public footpath this can
equally apply to all the sites adjacent to Burtonwood and also to sites
WR1 and WR2. The footpath route within BW8 can be retained within an
open space corridor.
In our opinion the site makes no contribution to merging.

4.5

Historic
We agree that the site makes no contribution to the conservation of the
setting and character of historic towns.

4.6

Urban regeneration
As with most of the possible housing release sites within the Warrington
Greenbelt, it is green field. However we understand that the use of green
field sites will be a necessity to meet housing supply needs as only a
small percentage of development can be accommodated on brown
field/non Green Belt sites. The overall requirement is a planning matter
and will be dealt with in respect of this parcel by representations made
by others. We note that the Arup report suggests that the site would in
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any event make only a moderate contribution to this Green Belt aim. In
our opinion, however, compared with the WR1 and WR2 sites which are
very much larger in scale the site makes only a weak contribution to
urban regeneration.
5.0

SUMMARY AND CONCLUSIONS
We have set our reservations concerning the methodology used in the
Arup study in paragraph 3.1 above. Applying their criteria, however, in
what we consider to be an objective manner it is our opinion that of the
five purposes of Green Belt assessed, the site would make no
contribution to four of them and that in respect of the fifth, there would
be only a weak contribution We consider therefore that there is an
inconsistency in approach that throws doubt on their findings in respect
of parcel BW8. Overall, using the Arup methodology the site (on the
majority of four ‘no’s’ to one weak the site would fall into the no
contribution to Green Belt category.

Footnote
Appletons are a long established firm of landscape architects and environmental consultants
based in the North West of England who have extensive knowledge of the Warrington area
having been term consultants for the former Warrington Development Corporation. We specialise
in undertaking landscape assessments using standard methodology and have appeared as
expert witnesses in numerous public inquiries dealing with landscape issues.
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